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1. INTRODUCTION: THE PROBLEM AND CONTEXT 

1.1 Tackling Complex Emergencies 

The complications of delivering effective humanitarian aid in a new generation of complex 
emergencies are the subject of much recent soul-searching.' Paramount among concerns is the 
fear that attempts to deliver aid to relieve suffering and promote peace are often having a 
paradoxical effect. The external-fueling of such conflicts has become an increasing concern of 
donor states. Such fears have also been expressed by aid practitioners, whose growing expertise in 
an accumulation of complex emergencies is serving to guide aid programs away fiom the most 
blatant misuse of resources. 

However, hrther refinement of aid measures based on a more sophisticated understanding 
of their economic and political effects is a universal demand. The perils of aid-looting in Somalia, 
aid-blockage in Bosnia and distinguishing the wronged from the wrongdoers in Rwanda are not 
just professional concerns. They are now, rightly, matters of public debate.2 Failure to confiont 
them openly may undermine public and Congressional support of OFDA, at a time when 
humanitarian aid compares favorably to a range of other governmental foreign policy activities3 

At the outset it is important to distinguish between deliberate and inadvertent sustenance 
of conflict. The deliberate use of aid to support one warring party against another, now largely a 
relic of the Cold War, is not the main focus of this paper. Rather it is the unintended abuse or 
inflammatory nature of aid arising from the political and economic context in which it is delivered 
or its manner of delivery. Humanitarian aid still carries political and security consequences, 
intended or incidental, which may subvert its core objective. Identifjrlng such effects demands an 
analysis which considers not only the recipient country but includes regional and international 
repercussions. 

Causation is an elusive concept. This paper looks to the contributory nature of aid rather 
than its solo potential to create conflict. For this reason "sustaining" or "exacerbating" rather than 
"causing" conflict is the dynamic factor to be identified and reduced. Building upon the sum of 
research to date, this paper is based on the observations of current aid practitioners, many of 
whom have current or recent positions within OFDA. Many respondents preferred to comment 
anonymously and therefore go un-sourced. The bulk of the data is synthesized fiom the authors' 
field research in the Greater Horn, Angola and West Africa, including many of the largest OFDA 
programs4 Soundings on provisional findings were taken with officials in other regions and with 
more senior policymakers in agency headquarters. 

Where possible, issues and recommendations are accompanied by italicized exumples, 
illustrating good or bad practice. Readers comfortable with the assertions or short on time may 
wish to be selective in their reading of these examples. Any errors of fact or judgment are the 
responsibility of the authors, although we would encourage reader's comments and suggestions. 



1.2 Objective and Goals of the Strategy Paper 

The objective of the paper is to establish the conditions under which humanitarian 
assistance through BHR/OFDA maximizes benefits to victims of war-related emergencies while 
minimizing the risks of creating, sustaining or escalating conflict. 

The goals of the paper are: 

1.2.1. Negative Impacts: To map out the circumstances under which humanitarian aid may 
generate, sustain or exacerbate conflict. 

1.2.2 Principles: To summarize existing norms and codification relevant to minimizing 
conflict, and their applicability in practice. 

1.2.3. Minimizing Conflict: To identify humanitarian aid interventions which minimize the 
escalation of conflict and promote peace-building. 

1.2.4. Managing Wider Agendas: To review OFDA's unilateral potential to provide "aid with 
integrity" in accordance with wider political and humanitarian agendas. 

1.3 Political and Institutional Context: An End to Aid Naivety? 

1.3.1 International donor politics 

Humanitarian aid was developed in an age where beneficiaries were identifiable as civilian 
victims either of natural disasters or conflicts to which they were not party. The post-1990 rash of 
complex emergencies has upset this framework, especially where victims and belligerent parties 
are less easy to distinguish and humanitarian aid has become increasingly entangled with the 
dynamics of  conflict^.^ 

The international community has had a vigorous if somewhat erratic response to the post- 
1990 epidemic of complex emergencies. A variable blend of political-security and humanitarian 
measures has been applied both in unilateral and multilateral settings. Inevitably the humanitarian 
objectives of aid have been caught up in their political context. The aid policies of donors, even 
those purporting to have no political agenda, rarely escape political consequences. Such 
consequences need to be analyzed at national, regional and international levels. 

1.3.2 U. S. Government policies and humanitarian crises 

Should humanitarian aid be regarded as a genuine foreign policy initiative or as a 
palliative, a substitute for more robu_st political and security action? Despite a high degree of 
human rights rhetoric at the inception of the current administration, policy appears to be settling 
into a more conventional pattern. Distinctions are now drawn between crises of "vital national 
interest" (Kuwait, for example), "important national interest" (Haiti and Bosnia) and those of 
"humanitarian concern" only (R~anda) .~  As put by President Clinton, "This era has seen an 
epidemic of humanitarian catastrophes, many caused by ethnic conflicts or the collapse of 
governments. Some such as Bosnia, clearly affect our interests. Others, such as Rwanda, less 
directly affect our own security interests, but still warrant our concern and our assistance."' 
Suggestions that social and environmental "chaos" arising from internal conflicts might be the new 
focus of foreign policy are premat~re.~ Most likely, humanitarian action, including aid, will 
continue to operate in the wake of the necessities and idiosyncracies of foreign policy decision 
processes, in particular the outcome of tensions between the administration and Congress. 



1.3.3 OFDA's stated role and political sub-agenda 

The primary objective of USAID's disaster response program is to save lives and prevent 
human suffering ... additionally, USAID seeks to fashion disaster responses so as to strengthen 
local institutions' capacity for coping with fbture emergen~ies.~ Within USAID, disaster 
assistance, coordinated by OFDA, has clearly prescribed objectives to preserve life and minimize 
suffering, to foster self-sufficiency, and to enhance recovery.'The humanitarian imperative is 
reinforced by the current draft guidelines which focus on the most vulnerable groups and a "well- 
defined at-risk population. "I1 

This is not just rhetoric. The humanitarian culture is well-internalized in the staff. Typical 
was one desk officer, who in one of the most politicized humanitarian operations in northern Iraq 
maintained, "Our only role is to make life more comfortable for the Kurds." Yet, there is a 
political agenda. As former head of OFDA explained: "U.S. foreign disaster assistance has been 
drawn into an increasingly intimate connection with American foreign policy by the geometric 
increase in complex humanitarian emergencies, by the growing use of food as a weapon of war 
and the diplomatic interventions needed to guarantee access to it, by the increasingly intense State 
Department focus.. .and by the institutional weakness of the United Nations in responding."I2 

Whether intended or incidental, the political and security implications of OFDA activity 
necessitate greater attention to context. OFDA officials, although aware of aid's potential to kel  
conflict, admitted they had no overt system or criteria for screening aid proposals passing over 
their desks which could eliminate such outcomes. Much of the evidence cited in this report relates 
to food aid. Although not technically OFDA's responsibility, food-related activities form a 
substantial part of its activities. Moreover, OFDA is implicated by association with BHWood for 
Peace, and therefore needs to address the issue head-on. 

To achieve humanitarian objectives in complex emergencies many aid agencies have 
already shed much of their naivety. This strategy paper is intended to contribute to a "new 
realism" by distilling the recent experience of some very skilled field workers and offering 
guidelines that will better achieve "aid with integrity." 

2. NEGATIVE IMPACTS 

Humanitarian aid may unintentionally sustain conflict in two major ways. First, it can be 
mis-used directly as an instrument of war, providing the mearts for conflict. Second, it may 
contribute less overtly to the dynamics of conflict, exacerbating the causes of insecurity and war. 
This section will elaborate on these two themes. l 3  - 

It should be noted that these are potential negative impacts, borne out in certain locations 
after independent assessment by the authors. In no way should this be interpreted as positing that 
all humanitarian aid has each of these effects. Problems are often specific to locations, as are 
solutions. The universe of potential obstacles is presented here as a guide for practitioners and 
policy-makers. Many agencies are filly aware of these warning signals, and are addressing them 
creatively, as will be seen in following sections. 



2.1. Direct Impacts: Aid Abused as an Instrument or Means of War 

2.1.1. Manipulation of Access 

In many conflicts wamng factions deny or block access for humanitarian aid agencies, 
they control access to serve political or military strategies, and they directly attack relief 
infrastructure and personnel. Several governments have invoked their sovereignty to attempt to 
control or deny access to certain parts of their countries, especially areas controlled by rebel 
forces. Rebels have reciprocated by using violence to limit aid flows into government areas. 

Examples: Throrrghout the 1980s. the Ethiopian and Szidariese goverrzmerlts limited aid to 
re bel-held areas, a primav reasori for the killing famines irl 1984-5 and 198 7-88, respectively. 
In the 1993-4 rotirid of civil war ir~ Angola, both UNITA and the government regularly and 
strategically denied access to territories occupied by their opponents. In Liberia aid has not 
only been blocked by warring factions, but by the regional peacekeeping force, ECOMOG, with 
the approval of the UN secretary general's special representative.I4 Bosnia, Somalia and 
Mozambique were also cited by OFDA officials as clear examples of interfrence with aid 
access. 

However, sensitive to charges of using food as a weapon, warring parties have become 
more sophisticated in their methods. Now, instead of overtly blocking aid to areas of contested 
control, there is increasing effort to control directly (and benefit from) the access routes to those 
areas. For example, the government in Sudan is attempting to constrict the southern sector of 
Operation Lifeline Sudan (OLS) and route all aid through government-held towns, including that 
aid destined for rebel SPLA-held temtory. Governments and rebel groups throughout Africa 
create or expand humanitarian agencies or closely allied NGOs to capture more aid resources. 

Despite the more skilled manipulation, attacks on the humanitarian infrastructure -- assets 
and personnel -- are increasing rapidly, especially in the form of hostage-taking. Objectives for 
these attacks include: 

Dissuading agencies from operating in a particular area or serving a particular population 
Forcing agencies (andlor the international community) to recognize the presence or 
legitimacy of the attacking faction 
Cutting off outside aid to populations who are providing sustenance to opposing 
authorities 
Ratcheting up of violence to increase the need for agencies to buy into the extortionist 
protection rackets connected to military authorities. Here again, some authorities are 
smart enough not to do the dirty work themselves, but rather to hire mercenary militia to 
do it for them. - 

Examples: Renegade rebel commanders are paid for by the government of Sudan to wreak 
havoc and divert aid in parts of Bahr al-Ghazal arid Easterri Equatoria, seriously disrupting the 
activities of OLS . Sudan is not alone in such examples. In Burundi and northern Uganda, aid 
agencies have been frequently attacked to divert them from certain areas. 

Humanitarian access agreements may often be exploited to move military assets. Airstrips 
are sometimes used by military groups only hours after clearance has been given for relief flights 
to land.(for example, in Sudan) Flight routes into Angolan garrison towns which were part of 
negotiated access agreements during 1993-4 allowed these towns to be resupplied militarily. 
Roads that are built or repaired to facilitate the easier and cheaper movement of humanitarian 
supplies, for example in Bosnia, inevitably facilitate military movements as well. 



Humanitarian cease-fires are cynically used by factions to re-deploy and re-arm, while 
taking the credit from negotiators for their humanitarian gesture. 

fianzple: The 1995 "ggrrinea worm cease-fire" in sotrtherir Suhn negotiated by President Carter 
in order to exparzd disease eradication was a clear case of mar~iplation of humanitarian intent. 
The government used proxies , such as the Lords Resistance Army and the West Nile Bank 
Front, to advance its military aims. Furthermore, a number of towns were taken by government 
forces, including Pariatig, Nasir, and Lafon. Airstrips such as the one in Chotbura were mined, 
and military assets were redeployed throzighorrt the sozith by all sides. 

2.1.2. Manipulation of Population Movements 

Warring factions regularly use civilians as shields and/or as sources of food and other 
humanitarian aid for garrisons or training centers. A study by Macrae and Zwi notes that while it 
is difficult to document--and to overcome donors' reluctance to publicize--abuses in aid provision, 
governments and military forces do selectively provide aid to current and potential supporters or 
populations they seek to lure--or drive--to areas they control." One rebel official told an aid 
worker, "We can lose the NGOs, but we can't lose WFP." Although food may be the primary 
attraction, other humanitarian aid is coveted such as health supplies and livestock vaccines. 

Factions also position civilians or airstrips to enhance the ability of troops or militia to 
remain in areas that might have to be otherwise abandoned for lack of supplies or difficulty to 
defend. "They're there by the grace of the relief inputs," remarked one donor official. Whether 
it's a border area where military resupply occurs, or an interior location which cannot be 
resupplied by a military group's own logistical capacity, the location of civilian populations are 
constantly subjected to cost-benefit calculations by authorities. Moreover, the civilian feeding 
centers or distribution points and the agencies serving them act as a protective cover; when they 
are attacked, the attack is not just against a military garrison, but also against the entire aid 
system.I6 

The reasons for these tactics are multiple. Besides the protection afforded by 
humanitarian operations, reserves of manpower are conveniently drawn upon for fresh recruits for 
military missions. Leaders are often able to cement themselves to civilian populations through 
drawing aid providers to a location. Being perceived as being responsible for bringing the aid 
providers positively affects any semblance of a "hearts and minds" campaign conducted by that 
authority. The benefits are so great that in some cases warleaders exacerbate malnutrition 
deliberately to attract more aid. 

Examples: With the Rwanhn cam@ in Zaire, aid helped maintain the former government's 
control over a population which otherwise might have dispersed or gone home. Some analysts 
say there are few options when hzimanitarian need is so great. Others advocate withdrawal after 
the emer enc is ended: "We are the quartermaster for the Huiu militia," commented An&ew 
Natsios. I F 

Moving a large displaced poptrlatiorz alorrg the Sudan-Uganda and Sudan-Kenya border 
has enabled SPLA headquarters to constantly be assured of a food supply line in strategic 
locations @om aid agencies serving the displaced No simultaneous head counts are ever done 
of all locations where displaced or refugee populafions reside, so there is no certainty about the 
accurate number of beneficiaries. Major trading circles develop around these locations, 
involving cross-border trade and multiple use of irlfastructure for military, humanitarian, and 
commercial purposes. "We deliver enough food aid to feed most soldiers in Equatoria," 
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observes oire agency oflcial. John Garang himself allowed that if the displaced population on 
the Ugarlda-Sudan border were to move too far away fiom the Nimule area, that strategic SPLA 
hub would fall to the government. A similar analysis can be made of the Rwandan relief camps 
in Zaire, close to the Zaire-Rwandirn border. 

Mozambique exemplrfies the extent of the effect that irrteri~ational relief may have on 
civil wars: Renamo benefittedfi.om the lack of large-scale aid to government areas in 1986-87, 
only to see expaniiirrg aid srtbsequently facilitate governmerrtal military control of the north by 
enabling large popzrlations to leave Renamo areas to live in government areas. Aid bolstered the 
government's legrtimacy, the army's logistical support, and the local ecoilomy.18 

2.1.3. Diversion or Looting of Aid 

Warring factions frequently divert humanitarian inputs -- especially food and drugs, given 
their easy monetization -- for their own consumption, for barter or sale, and even for export. 
Selling or trading diverted commodities across borders is a principal method of accessing arms. 
Agencies which are the largest movers of food are often in a constant battle with authorities over 
the issue of diversion. 

Examples: Again, the experience of Sudan is instructive. By early 1993, it was evident that a 
pattern had emerged wherein major diversion of food aid by the SPLA-Mainstream faction was a 
particularly acute problem in the area in which the main garrison was headquartered For 
example, at the time it was commonly alleged that one out of every three agency-supplied sacks 
of grain going to areas of the East Bank, includiirg the Triple A displaced camps, were being 
diverted by the SRM, and nearly all the coohng oil was being diverted and sold in Uganda, or 
traded for petroleum  product^.'^ In late 1992, oire head count found about 83,000 displaced in 
the Triple A camps, despite the SRRA claim of 256,900. UN convoys were suspended in October 
1992 afier the murders of the relief workers andjorinralist, but NGOs continued their deliveries. 

n i s  situatiorr was similar to the problems faced during the late 1980s and early 1990s in 
Sudanese refigee camps in Gambela, Ethiopia, and their fiom 1991 to 1992, when Torit served 
as the main garrison for the SPLA-Mainstream and food aid was being taken by the SPLA and 
traded for tires andfuel. World Yision had to_finally suspend its activities in Eastern Equatoria 
in November 1992, h e  to "accountability" problems. When Torit was the garrison, World 
Vision and Catholic Relief Services were coitstantly attempting to improve monitoring and 
accountability, and at times had to temporarily suspend operations, such as in November 1991. 

B e  main SPLA splinter faction, now SSIA, also significaittly diverts relief supplies. 
Relief workers who have witnessed numerous distributions in Akobo, Waat, and Ayod suggest 
that there is regular "taxation" of civilians in the form of a percentage of their relief 
distribution. 7his was acknowledgedin discussions with SSIA commanders. One relief official 
described the situation in Nasir in which food was diverted by SPU-Nasir soldiers going house 
to house, taking food, medicine and fishing materials, despite the presence of twenty food 
morritors. More blatant looting has also occurred. One donor governmeitt official obtained 
informatioir that before the SSIA attack on Koirgor in late Jzrly 1993, they delayed the attack in 
order to wait for 600 bags of Wgrain  to be carried to their forwardposition. 

In Somalia during 1991-92, major diversion was part of every agency's cost of getting 
access. But the diversion became so extreme that agency fears grew that it was the major focus, 
even cause, of coirjlict. Natsios writes: 

Food had become the medium of exchange aid a principal source of wealth in Somalia. 
Because food was so scarce both from drought and civil conjlict, its absolute value had 



risen to an extraordiilarily high level. This factor combitzed with the collapse of the 
economy callsing mass rmemploymtwt and a dramatic drop in family income increased 
the relative vcrlrre of food ?his meant food imported thro~rgh the relief eflort became an 
enormoz~s& attractive objective of plunder by merchatzts, by common working people 
without a sortrce of income, by organized gnr1g.r of young men and by militia leaders in 
need of the wealth represented by food aid which they would use to purchase more 
weapons and keep the loyalty of their~f~llo~ver~r.~" 

In Somalia, de Waal points out other methods of diversiotz: registering nonexistent 
villages; forming false committees to represent, mid sell food meant for, real villages; a d  
coercing signatures for food deliveries that were in fact diverted Militia and bandits "looted, 
pilfered diverted, or extorteJ" far more than official ICRC estimates of the amourzt of aid lost -- 
over hag some village-level indigenous relief workers claim.21 

Widespread militia fraud a d  intimidation distorted rejigee registration in Rwandan 
refugee camps, particularly in Kibumba, where it czrlminated in threats to expatriate stafl and 
MSF-Belgium's pullozrt in February 1995, and in Ngara, Tanzania, where UNHCR nullified the 
flawed registrations. Delayed registration aids  diversion^.^^ Zairian Caritas' experience in the 
Kituku camp shows the inportance of credible refugee registration. Rejectzrlg UNHCR 
population counts, they divided WFP food for an estimated 15,000 into rations for 23,000; 
rations for 8.000 then went unaccounted for over six months, and refigees received only a 
fiaction of the aidU 

Stealing assets related to relief operatiorrs is also a growth industry not only in the Greater Hom 
region but also in the West AJLican emergency centered on Liberia and Sierra Leone. In 
partiatlar, militia have looted vehicles and fiel throughout emergency operations to mobilize 
their hit and run campaigns. However, such looting is ofren linked to personal gain rather than 
military objectives, resulting fLom breakdowns in chain of command andgeneral lawlessness. 

Not only is humanitarian aid misappropriated, but the infrastructure is often utilized by 
wamng parties for purposes far different from those intended by aid providers. In Sudan for 
example, health workers, after receiving training to prepare them to work with aid agencies, have 
sometimes been conscripted into military service. Building up the logistical capacity of a relief 
arm of an authority inevitably builds the capacity of the authority itself. 

2.1.4 Other Abuses of Humanitarian Aid 

There are a number of ways in which aid inadvertently feeds conflicts by making more 
resources available to warring parties. Less obvious than diversion or looting, the following 
phenomena may nevertheless contribhe more to the financing of war and support of military 
authorities, governments and rebels alike. 

a) Aid inputs are often "taxed," whether door-to-door, at distribution sites, or at 
markets. 

b) Extortion networks which include bribes, roadblocks, checkpoints and mafia 
protection rackets are common. The security apparatus that each agency 
constructed to protect its assets in Somalia are the extreme, in which the demand for 
security buttressed the demand for weapons, fUeling hrther cycles of 
rearmament beyond the needs of internal warlord conflict. 

c) Dual currency exchange rates are hidden but huge. "All of these others are 
peanuts compared to the margins made in exchanging currency," says one agency 
representative. "It's the largest way of underwriting war efforts through aid." One 
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rebel Ethiopian group, the TPLF, which received foreign exchange to do internal 
purchase, placed what was in essence a 43% overcharge on their currency exchange, 
often made in the Middle East.z4 Some governments charge up to four times the market 
rates and deposit the differences in their treasuries, thereby forcing donors who seek to 
reduce suffering to "subsidize" continued oppression and violence through hnding 
of predatory regimes." 

d) Rents, salaries (direct or "taxed"), &el, transport contracts, and storage contracts are 
major sources of foreign currency for warleaders and their financiers. In Somalia, relief 
agencies could not help not only increasingly enriching the individual gunmen they 
employed but augmenting contractors and commanders' ability to maintain militia-- 
especially fleets of "technicalsw--by controlled gunmen's access to aid work and, thus, 
loyalty.26 

e) At an official or pseudo-official level, import duties, licenses, permits, visas, and 
podairport charges are also substantial sources of income. 

f) Local purchase schemes, in which international agencies buy surplus 
commodities and transport them to deficit areas, provide foreign exchange to 
authorities in surplus areas. 

g) The inclusion of warring authorities in needs assessments puts agencies at risk 
of inaccurate information either through misleading translation or 
intimidation of local people. 

h) Aid can unwittingly help maintain black market profiteering, whereby 
merchantlmilitia alliances profit from controlled or manipulated scarcity and 
supply. Often these alliances will block aid to an area or withhold supplies from a 
market to drive prices up. 

i) Providing aid to "indigenous" NGOs acting as fionts for military factions 
may provide yet another method of accruing resources. 

2.2. Contributory Impacts: Humanitarian Aid and the Dynamics of Conflict 

What causes internal conflicts to escalate into violence and state-collapse is the subject of 
much discussion and little agreement. The relationship between international development aid and 
the root causes of such conflict is equally uncertain and requires separate study. Such analysis is 
likely to identify different levels of causation. Major donors, it is feared, can heighten conflict by 
widening gaps between the rich and poor or resource competitors through environmental or 
structural adjustment policies. Others argue that donors tend also to roll back or weaken the State 
and its ability to mediate conflicts.*' By focusing on specific projects, "communities" or "target 
groups," individual aid agencies may be ignoring deeper issues such as gender, class, or land 
rights and thereby heighten tensions. 
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Humanitarian aid, although often arriving late in a conflict, still runs the risk of 
exacerbating such causes, particularly at a local level. Any such effect should be regarded as a 
contributory factor: a proximate rather than root cause of conflict. 
2.2.1 Increasing Competition in Impoverished Regions and Communities 

Humanitarian aid can increase competition and suspicion in resource-scarce environments. 
Struggles to control relatively huge relief resources are critical to conflict within as well as among 
governments, rebel movements, and neighboring communities. Competition is increased when 
there is a perception (accurate or not) of unbalanced aid or disproportionate agency presence 
between neighboring regions. Such perceptions may even draw armed elements to relatively 
secure areas. 



h m p l e s :  Following the irttercomm~rnal clashes irr Kenya's Rift Valley in 1993, there were 
charges and counter-charges of partiality that fueled suspiciotrs in an already tense 
environmertt. The perceptiort of aid imbalances in favor of Rwandan refirgee camps in Zaire 
aid Tanzania has greatly angered the government in Kigali. Sudan is rife with examples. m e n  
Norwegian People's Aid took aid to Didinga and Boya areas in 1993, bypassi~ig Toposa areas, 
the Toposa threatwed to stop all aid traffic until they were factored in. Perceptiorts by J i k .  
Nuer Ieaders of the disproportionate aid benejits accrued by Lau Nuer has hehedfuel Jikany 
cattle raiding. Perceptions of favoritism of Dink areas over Nuer areas in the late 1980s and 
early 1990sJirelled Nuer raids into Dinka areas following the split irl the southern Sudanese 
rebel movement in 1991. In Somalia UNOSOM was widely reported to have contributed to 
imbalances in the Mogadishu economy with their aid and associated corrtracts, continuously 
fueling cort$?ict between sub-clan militia. Aid imbalances are corzstantly cited by Garhajis 
opposition forces in Somalilartd as a fiielirtg factor in their quest to overthrow the government. 
mey claim that most aid assets have gone to serve populations displacedfiom government-held 
areas of the territory to the west, while little aid has accessed those displacedfiom opposition 
areas ~rntil ICRC negotiated a more balanced response. "We don't want to tip regional balances 
by over-concentrating in stable areas,'baid one diplomat of operations in Somalia, adding 
"Will that be potentially destabilizirtg and create a target?" 

At the village level, the placement of a water well or health post can spark conflict 
between two communities. Not only the location of a project but also its choice of employees can 
create tensions. In many zones of conflict, there are perceptions and rnisperceptions about the 
ethnic composition of those hired by agencies. 

Targeting the most needy-- a desirable professional end -- can inflame tensions when a 
surrounding community feels slighted. For example, attempting to target vulnerable populations 
such as refigees rather than doing general distributions may alienate host populations. Relief 
strategies should support local coping mechanisms but with caution: helping one group survive 
can burden another. Moving people from war to safety zones, which can support military 
depopulation strategies, can also lead to competition between displaced and host populations and 
local resentment of large-scale aid to the di~placed.~' These are obviously exacerbated when there 
are identity differences between targeted and general populations, such as ethnicity, clan, religion, 
etc. Targeting within societies, moreover, can exacerbate existing tensions, as aiding the poorest 
of the poor, or women, necessarily means a denial and reversal of the distributional status quo.29 

Examples: In 1995, efforts to target W P  food to vulnerable grozrps in Kismayu, Somalia, got 
entmzgled with issues of payment of guards and led to perceptions within the city that food and 
medicine was only going to certain segments of the commurtity, leading to violence in the W P  
compound and the szrrrmrtding area. In Gursum, Ethiopia, Oromo displaced by intercommunal 
fighting in 1992-93 were resettled in their former areas, aid targeted with grain, seed and 
tools. This targeting created great resentment of sumnding commurzities, and in some cases 
the distributions were physically prevmtedfiom being carried out. 

Manipulation or control of aid -- or access to aid agency assets like employment, 
contracts, and services -- can become a source of conflict. "Large resource inputs create 
tensions," confirmed one donor official. The study by Macrae and Zwi stresses that aid is not 
neutral but a political and economic resource often distributed, and thus manipulated and fought 
over, by the same groups initially responsible for violence and oppression--a process that sustains 
conflict and reinforces inequalities of power by heightening the current winners' power and wealth 
through their control of food.30 



Examples: In Liberia, competing faction leaders reportedly visited aid agencies Cfirnded by 
OFDA) lo lobby for aidfar their particularjefdoms. In southern Sudan, part of the rationale 
for rebel factioiuzlism is to seek to be a direct recipient of internatioizally provided aid m a 
"jaction" controlling an area. AAfer the first split in 1991 which OLS formally recognized fair& 
quickly, the consorti~in~ was much more carefiil in offering r.ecogrtition to any ~ ~ e w  splinter 
grozips. In Sumalit~ @om 1991 through much of 1993, factions jostled to "capture" aid agency 
assets and employment, with some degree of success. The war in that country up until mid-I991 
was largely over resource control: camels, techrricals, food production, fertile land, etc. During 
the protracted war from late 199 1 to the end of 1992, aid was the predominant liquid asset, and 
a major resource in the country for anyone who controlled it. "Targeting of food aid by armed 
looters was largely devoid of any political motir~ation, " says an agency veteran. "The resources 
surrounding the htrmanitariatr aid effort became the prime target. " 

2.2.2 Undermining or weakening local capacities 

Emergency relief can undermine the development of local people to cope with crises 
through traditional authority and social structures. "We constantly miss opportunities to 
strengthen traditional structures or support the building of new, better ones," said a regional food 
security advisor. Women are often overlooked as primary providers for the household, although 
programming has dramatically improved in its gender sensitivity in the past half decade. 

Agencies can undermine indigenous social structures and fledgling local authorities in 
zones of crisis by the setting up of parallel administrations. These become artificial "economic 
islands" in seas of little opportunity, employing the best local talent in a set of priorities modeled 
after Western social welfare structures. 

Example: In Liberia interim government offials expressed concern about the "creeping 
control" of external aid agencies over vital institutions mtd services of the country. n i s  trend 
they said would OFZ& replace the "weak, dependent state with indirect control throughforeign- 
based institutions," which could be remedied through greater use of local NGOs. 

Inappropriately planned relief strategies can weaken local resilience and subsistence 
economies. Indigenous authorities and women usually have more of a stake than military 
authorities in preserving productive assets and livelihoods in the context of traditional community 
organization. If food aid is delivered, when animal health services or fishing gear might provide a 
viable means of survival, it not only risks attracting military diversion, but misses an opportunity 
to support the subsistence economy and indigenous social structure. "We are not investing in 
local 'buffer capacity,"' said an agency advisor. "We're double dipping: we come in to respond to 
this emergency but we reduce a country's ability to withstand a crisis the next time. We 
contribute to weakening local capacity. Institutional memory goes with the expatriate staff." 

When aid agencies encourage the formation of refbgee or internally displaced camps for 
logistical or other reasons, it is important to note that these camps often can have a deleterious 
effect on traditional values and structures. 

Example: In the major displaced camps it? solithern Sudan, "i%e sense of community has 
completely broken down," said one agency official. "Relief agencies are perpetuating this 
breakdown by not being creative." The emphasis should be more or1 distribution metho& and 
partnerships which encourage the continuation of communities. 

While weakening local capacities, humanitarian aid risks legitimizing and thus 
strengthening warring factions. They may claim credit for the provision of relief, mobilize 
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populations on the basis of promised aid, organize and/or control local distribution structures, and 
favor supporters over opponents. Warleaders usually seek to keep populations as dependent and 
politically compliant as possible. Political authorities' use of external aid to mobilize local 
populations increases both their legitimacy and populations' expectations of hture aid. 

Examples: The current effort by the Sudan government to bring OLS more tightly under its 
control is linked to its Npeace fiom within" strategy. Linkrng the provision of aid, civil works, 
patronage, and other berlefits of htrmai~itarian assistance is an integral part of the government's 
pacijication campaign, and if ever1 partially successfir1 could have a major impact on the course 
of the war. In 1991, aid and recognition by OLS for a splinter faction of the SPLA, the SSIA, 
hebed that factior~ to srrvive for longer than it would have survived under its own power. 

2.2.3 Replacing Local Public Welfare Responsibilities 

An increasing concern is "hngibility," the substitution of international aid for local public 
welfare responsibilities. This frees resources for combat and often leads local people to shift from 
productive activity to pursuing aid, making them more dependent and politically compliant. 

Example: The conJlict in former Yugoslavia provided some of the earliest concerns about 
emergency aid freeing protagonists to prolong the conflict. Inconclusive evidence suggested aid 
both supported troops and released them from responsibilities to civilians." In Angola, one 
NGO countty director acknowledged, "We give aid to the people, and this allows warring parties 
to spend money on guns. " 

Without appropriate engagement, humanitarian aid can undermine or even replace the 
public welfare mandates of local authorities, enabling them to pursue their war agendas unfettered 
by welfare responsibilities. "We're releasing authorities fiom their social contract," said a donor 
official. Not demanding accountability from local counterparts (in the context of agreements on 
mutual accountability and responsibility) can have damaging effects on these local welfare 
mandates. 

Examples: " f ie  clearest examples are in Mozambique, Angola and Liberia," commented a 
senior OFDA ofJicia1. "Both warring parties have no regard for the humanitarian situation," 
says an NGO director in Angola, '"[public welfare issues] are totally divorcedfiom political 
considerations. " In southern Sudan, 'Some agencies have simply allowed certain percentages of 
their aid to be turned over to the military,"commented one agency head. This reinforces the 
worst tendencies of predatory authorities, freei~zg them from any semblance of reciprocity with 
local populations. The more independent their supply lines are for their sustenance, the less 
interested authorities have to be in-earning the trust and support of local populations. In 
Rwanda when the RPF launched its oflensive in April 1994, a number of agencies followed 
them, assuming their social welfare responsibilities. "NGOs would go in pant of each other to 
gain kudos @om the RPF, ," said one agency official. " n i s  completely undermined the RPF's 
sense of responsibiility. " In Somafiland, "the mi~zistries have no resources, so their tactic is to 
switch the responsibility to the agencies, " observed an NGO country director. 



3. PRINCIPLES, CODES AND CONFLICT 

Various statements of humanitarian principles and codes of conduct have emerged in 
recent years." This section summarizes some of the recurring and major themes such as 
accountability, neutrality and impartiality which are relevant to minimizing conflict. It then 
considers the limitations of applying such principles in practice. 

3.1 The Holistic Approach 

In order to pursue relief strategies which minimize the sustenance of conflict, there are a 
number of humanitarian principles and operational initiatives on offer. The first is built around a 
consensus that aid operations should see the "whole picture." The overall framework for 
humanitarian aid which increases flexibility and is more relevant to complex emergencies requires 
aid not just geared to directly meeting all possible basic needs (which is clearly beyond external 
capacity). Rather, the focus should be on helping communities adapt to chronic crisis and manage 
change through the restoration or protection of subsistence and through the building and 
supporting of indigenous capacity and community structures. "The survival economy must be 
supported," said an NGO official. "Aid should help restore a survival system and expand survival 
capacity as soon as possible. The agencies should help continue what the community itself starts 
and owns." Such an approach places critical importance on non-food assistance: primary health 
care, veterinary aid and agricultural inputs such as seeds and tools. 

In trying to minimize aid's role in sustaining conflict or in building structures for peace, an 
individual project focus is inadequate. This critique is analogous to the women-in-development 
debate: WID projects can be marginally positive at the local level but often fail to address 
structural issues. Similarly, the context of humanitarian aid provision -- including methods of 
access -- must be examined. "We need to be very attentive in the deployment of our resources," 
says the country director of one agency. "We often don't look at distribution modalities and who 
they empower. In some places, avoiding trouble should be a major priority." 

Although it is difficult for agencies to argue against the individual health clinic, hospital, or 
well project, such emergency aid may only provide an uncoordinated and inadequate social 
welfare bandaid. With limited resources subject to a global trend in governmental spending cuts, 
humanitarian assistance needs to be provided more strategically to address causes of conflict: 
strengthening civil structures, supporting the subsistence economy and trade, and reconciling local 
communities. 

As one UN aid official commented: "One of the big problems with OFDA is their very 
restricted perception of what an emergency is. Many of the complex emergencies demand 
responses which are not classic relief responses (capacity building, education) and therefore fall 
outside of OFDA's mandate. Donors must rethink their definitions of relief and development." 
OFDAts legislated mandate clearly places it at odds with holistic reform of aid objectives and 
methods. 

3.2 Maintaining Neutrality 

Neutrality, as a Holy Grail of humanitarian operations, has inspired a search both for its 
meaning and practical realization. The neutralist position has been neatly summarized as "the 
provision of humanitarian assistance made on the basis of need alone, above and beyond any 
political, military, strategic or sectarian agenda."33 The International Red Cross and Red Crescent 



Movement breaks this proposition down into two concepts: neutrality means not taking sides, 
while impartiality directs aid according to need. However, the inevitable complications which 
attend traditional aid in complex emergencies -- capture by factions, subversion by militia, 
iegitimization of unsavory leaders, and heling of competition --are summarized in the adage, 
"You may not take an interest in politics, but politics will always take an interest in 

In their study Macrae and Zwi point out the ambiguities and dangers in the currently 
widespread humanitarian agency concept of "active neutrality," or giving both sides equal access 
to relief aid to enhance operational security, mitigate resource conflicts, and equally aid all 
civilians. Providing aid through indigenous relief agencies in rebel areas necessarily serves to 
politically legitimize their associated rebel organizations. They are thus able to feed the 
populations they seek to control. The same is true of government ministries and the agencies they 
mandate to distribute relief More directly, such aid may sustain fighting forces and influence the 
dynamics of conflicts and the terms of settlements, just as lack of access to aid may force rebels to 
accept harsher peace terms. Moreover, organizations which attempt to give aid neutrally may 
support forces who harm the interest of and promote violence against civilian populations, such as 
RENAMO in Mozambique. However, as an agency's alternative may well be to subject civilian 
populations to the double punishment of violence and hunger, it is clear that they must make such 
determinations case by case, not via some abstract principle of "ne~trality."~~ 

Most operational agencies claim to be neutral intervenors, but increasingly acknowledge 
the inappropriateness or incompleteness of that concept. "No one regards NGOs as neutral any 
more," says Andrew Natsios of World Vision International. "If you respond to need, you're 
helping the side that suffers more."36 In many complex emergencies marked by situations of 
divided governance, agencies find themselves painted as taking sides based on the geographical 
area or distribution modality they initially choose. 

An analysis of humanitarian intervention for an NGO consortium concluded, 

"The evidence ... shows that Western states and the UN still respond to complex 
emergencies by developing "neutral" institutions of humanitarian intervention which are 
then protected, if necessary, by military force. Enforcement is a difficult and vexed 
question; what we can insist on is that this change of emphasis has highlighted the political 
and structural nature of contemporary emergencies. "Neutral" intervention avoids 
engagement with the political reality it confronts. It eschews the need for supporting 
participatory and accountable structures and institutions, and arguably makes matters 
worse. "'' 

Neutrality, then, struggles to be an objective principle. What and who is "neutral" depends 
upon individual perceptions. To avoid unfair allegations of partiality, agencies should be 
straightforward in their public statements. Transparency, openness of operations to public view, is 
key. Moreover, humanitarian agencies need to reaffirm that responding proportionally to need 
does not represent taking sides . Rather, it represents the right of agencies to independently 
assess humanitarian needs and respond commensurate to those needs, not in response to the 
inevitable political pressure to service particular areas disproportionately. 

Sometimes the local dynamics are shifting so quickly that agencies are unable to access 
suffrciently reliable information. In cases like this (where war has not created a major 
humanitarian emergency), it may be best to do nothing but closely monitor the situation. 

Example: The resumptiotl of civil war in SomaZiland in late 1994 at times left many agencies 
uncertain about  he reality on the ground it? many areas. "Matty agettcies are not responding 
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because of a fear of being accused of not being neutral," observes the cozrntry director of one 
NGO. 

3.3 Building Internal Accountability 

Internal accountability of emergency aid depends upon the creation of a humanitarian 
lobby within the recipient society. This would strengthen internal demands for improved behavior 
by all parties in the aid relationship. External conditions requiring accountability can reinforce 
such internal demands. Accountability is not just a matter of responsibly managing resources, but 
also articulating and applying principles. Typical are the findings of Macrae and Zwi who 
admonish aid organizations to increase their accountability by including beneficiaries in planning, 
to more accurately analyze local politics and assess local organizations' capacities and limits, and 
to support indigenous humanitarian agencies where they can both deliver relief and help rebuild 
shattered societies. '* 

Operationally, transparency is critical for building internal accountability. Announcing aid 
rations both publicly at the time of distribution and in advance through community structures 
provides a check on unimpeded diversions by rapacious authorities -- whether military, 
commercial or civil. This social pressure is critical, and likely much more important than 
outsiders' demands. As an OFDA field staffer put it, "Society itself is the most important policing 
mechanism. " 

Examples: bl the Ngara refugee camp in Tanzania, ICRCpersonnel got megaphones, gathered 
the masses before distributions, and explained exactly what people were entitled to and the 
process. At1 observer of the process described it this way: 'First they made people understand 
what they deserved Then they went to the' responsibles' and told them what they should do. 
?hat way the people couldn't come back and say that they were cheated " 

In southertt Sudan, the rationale for the establishment of relief committees by local 
churches and later by WFP was that ultimately local communities play the most important role 
in making the SPLA accountable regarding aid distributions. Individual NGOs have concluded 
this as well. World Vision, for example, distributes its aid based on the decisions made at a 
public meeting between the chiefs, sub-chiefs, and gol leaders. " B e  SPLA will inevitably get 
fed Bey  are part of the community. Accountability must be demanded by the people," s q s  an 
observer. 

3.4 Operating Principles: International Codes of Conduct 

Numerous attempts have been made to establish a basic set of principles which might 
guide humanitarian action. Best known is the professional Code of Conduct established by the 
International Red Cross and Red Crescent Movement and a number of NGOs .39 Although many 
of the major humanitarian organizations have signed up, the diversity among relief organizations 
suggests that developing individual codes of conduct for similar groups might be more practical 
than attempting to devise an all-purpose code.40 

"A code of conduct would be extremely positive as a generally accepted tool or guideline 
for operations if it has unanimous support," says the regional director of an international agency. 
"It should be kept very simple, and should be used as a guide and a way of harmonizing the 
activities of all actors." A Rwandan aid official concurred: "The best enforcement mechanism for 
a code of conduct is example." 



In the attempt to reduce diversion, both a firm commitment to basic principles and wide 
dissemination of these principles are needed. To the maximum extent possible, the principles 
should be mutually agreed among aid providers and various recipient constituencies, both military 
and civil. "Ground rules are a tool for communication," says the country director of a European 
NGO. "Ground rules are critical," concurs a field-based relief official. "Some kind of contract is 
needed. Many people in relief are not professionals, yet they are the fiont-line diplomats." 

In some contexts, a unique code may be required, but there is often a lack of respect for 
existing international legal principles. "We can't go in at the outset of every emergency and 
renegotiate new terms of reference," cautions an aid official. Adhering to existing or negotiated 
codes can be used as a yardstick for the acceptance of the legitimacy of an authority 
internationally. This positive form of conditionality can provide a lever for behavioral change on 
the part of abusive and predatory authorities. There is also much room to do principle-building 
before a crisis erupts, rather than waiting for the eruption and then introducing codes, ground 
rules, or conventions. 

If agencies are publicly to address the issue of diversion and abuse, all must do so openly, 
collectively, and through detailed, public chronicling of incidents, rather than glossing over major 
diversions and providing fbrther relief to replace looted pr~perty.~' Sudanese local churches have 
shown that urging warring parties to honor humanitarian principles and alerting them to the 
consequences in publicity of their failures to do so can go hand in hand.42 

There is growing discussion about the need to be able to stop aid in response to the abuse 
of humanitarian principles. But suspension of relief may be more logical in the context of a 
framework of agreement between parties about minimal operating conditions. And there has to 
be a clear distinction drawn between shutting down and pulling out. The former allows more 
flexibility in negotiation as well as keeping the option open of maintaining a witnessing fbnction. 
The latter represents an option of last resort, only invoked when the calculation is made that the 
aid and presence do more harm than good. 

3.5 Limits to Codification: Principles in Action 

How well do humanitarian principles guide operations? "The big question is how to make 
those rules or principles stick in practice," comments a UN official, "we are still a long way tiom 
knowing it ourselves, [though] dissemination is key." Since their inception the ICRC has 
disseminated the Geneva Conventions to warring parties and abusive authorities. In regions of 
eastern Ethiopia -- plagued by low-intensity conflict between the government and different rebel 
militia -- observers on the ground have pointed out that ICRC's quiet dissemination has had a 
positive effect on the behavior of soldiers. Such dissemination requires persistence and 
considerable staff time. - 

One danger of such codes is their vulnerability to political manipulation. Codes (and 
resulting sanctions) can be invoked for subjective reasons, and would create continuous dilemmas 
and interruptions in resource-scarce, volatile regions marked by divided authority and mixed front 
lines. Transparent procedures for utilizing the codes would be a critical prerequisite for their 
deployment in a conflict situation. 

A second difficulty is the method of including a rebel movement in ground rule signing 
and/or dissemination. "You'll have major problems with governments," says an agency 
representative. "Why put yourself inside a political arena when you're trying to remain neutral?" 
More broadly, many program managers in the field expressed skepticism about the acceptability 



to governments of codes of conduct, confining their relevance to situations of disputed, divided or 
unclear authority. 

A third problem with codes and ground rules is that they often ignore traditional legal 
principles inherent in a war-effected society. Additional efforts must be undertaken to make 
international principles relevant in the context of what are often richly developed indigenous 
principles of group interaction. 

A fourth obstacle is the difficulty inherent in coordinating all (or even some) of the 
agencies responding to an emergency in their implementation of any particular code. "There are 
always external influences which might override in-country agreement," said the country director 
of an agency in Rwanda This was a major problem there, where 150 NGOs descended on the 
post-genocide emergency with remarkable differences in professional standards. "Without some 
basic code, what is an NGO?" asks . . . ., the country director of an established NGO in Kigali. "We 
are losing our special status." 

4. MINIMIZING CONFLICT: TEN POLICY IMPERATIVES 

Although aid can sustain conflict -- or a party to a conflict -- as a fbnction of policy, this 
paper focuses on the inadvertent contribution of relief to conflict. To minimize fheling the fire, 
there is a consensus that operational approaches need to be re-evaluated and reoriented. This 
section identifies ten aspects of humanitarian aid operations where the potential for conflict- 
sustaining side effects can be minimized: planning and information, assessment, access modalities, 
types of aid, targeting and distribution, cost-standardization, monitoring and evaluation, 
engagement and capacity building, human rights monitoring, and coordination. 

Some of the imperatives are negatives: "dont do x." Others are comparatives: "do y rather 
than x". Others yet are innovations: "do z." Certain themes recur in the different imperatives. For 
OFDA the process of drafting country strategies provides the ideal opportunity to apply these 
standards. 

4.1 Planning and Information Sources 

4.1.1 Take the broad view 

Narrow or short-sighted planning at the outset of an emergency response can dictate to a 
great degree the extent to which negative impacts result fiom that response. Questions about the 
effect of conflict on aid operations and the effect of aid operations on the conflict need to be dealt 
with at the planning stage. Relief plamers must broaden the scope of their attention, argue Keen 
and Wilson in one study, from how operations reach at-risk persons to how they impact the 
economic andor military strategies of all parties. Attention should be given to those who suffer 
directly or indirectly, and those that can alleviate, benefit from, and help to create famine and 
displacement. Planners must think in terms not just of commodities but winners and losers.43 

Eiample: In the Rwandan refirgee camps, '"Humanitariait tteed was the imperative, but thinking 
strategically about repatriation porn the beginning was lacking," charges a donor 
representative. "There was never pressure fiom the UN ~ystem to plan in terms of a regional 
response." A policy analyst characterized the irlformation disconnect between NGOs operating 
in the refigee camps and the NGOs inside RwanJa the "Iron Curtain." 

4.1.2 Consider timing 
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Planning for appropriate timing of a response can be key. Providing food aid during 
harvest time, a constant of nearly every emergency response, results in less interest in the aid on 
the part of the local community and thus an easier target for diversion by warring parties. Timing 
in the provision of inputs besides food is obviously critical as well. 

Example: In Rwanda in 1995, FA0 called for a meeting on seed distribution roughly one month 
before the rains were lo begin. This lack of planning itldirectly hinders broader objectives of 
facilitating repatriation, a prerequisite for any reconciliation process. How can refugees be 
confident to return if the assistance infrastructure is not in place? 

4.1.3 Use guidelines 

One way to encourage better agency planning is to build more extensive guidelines and 
requirements into Requests for Proposals (RFPs). There is a wide disparity between what 
different donors require in proposals they solicit (as well as a wide variation in quality of planning 
among the agencies). Demonstrating that agencies do indeed have a short- and medium-term plan 
of action should be a minimal requirement of fbnding, to maximize sustainability and operational 
integrity. Mechanisms should be explored to exclude those that don't meet minimal guidelines. 
"You need to create rigorous requirements that force agencies to plan," suggests the country 
director of one NGO. Another donor official concurs: "There are a core of NGOs and UN 
agencies which are very good, and lots that are rubbish. Donors need to be more responsible in 
asking questions." 

4.1.4 Identifjl skilled personnel as a contingency 

Part of the planning nexus is having the appropriate personnel available. Aid workers 
frequently cite the one variable which distinguishes politically adroit operations from business-as- 
usual is the quality of personnel. "We need a 'first team' of sophisticated operators to deal with 
the Rwandas and Somalias when they erupt," says another donor official. In the context of slow- 
onset emergencies, by waiting for the eruption agencies lose opportunities to build in experience 
and information, critical in minimizing the negative externalities of aid. 

Example: UNICEF has moved in this direction by creating a global Rapid Response Team, and 
N W s  like CARE are looking at how to pre-position experienced persortnel and key staff in 
situations deemed likely to explode. CARE currently is developing a contingency plan for the 
Greater Horn with an investmerzt of about $2 million. It will be a test case for this kind of NGO 
planning. - 
4.1.5 Plan well in advance 

Advanced planning is the essence of crisis prevention. The earlier and better prepared the 
response, the earlier rehabilitative principles can be introduced into the aid package, and the 
sooner issues minimizing aid's sustenance of conflict can be addressed. Donor countries need to 
have updated plans of action for areas which threaten to erupt. "Both the State [Department] and 
USAID Inspector Generals consistently remark on the lack of mission preparation with specific 
reference to Mission Disaster Relief Plans and Emergency Action Plans," decried a cable 
addressing U.S . disaster assistance. 

Example: "We need to do dress rehearsals and simulations to deal with diversion and violence, " 
said one OFDA official, who added, "DART training in Somalia didn't deal with political issues 
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or negotiating with fnctiorl leaders. OFDA Peld staff never saw any clan trees, or had arty basic 
political or social briefings'' in advance of their arrival. 

4.1.6 Involve local people 

Planning for relevant community participation is a major determinant in building internal 
community accountability. The chain of inconsistent accountability referred to in Sections 2 and 3 
begins with poor planning, and war economies are often reinforced as a result. The dis- 
empowerment that low-intensity military tactics impose on many groups, like women, makes it 
vital to ensure broad local participation in, and re-empowerment through, rehabilitation 
planning.44 

Planning should also strive to minimize dislocations of populations. As Section 2 has 
shown, a displaced population and the aid it receives are more vulnerable to manipulation by 
military leaders than resident populations. 

Example: OFDA's DART team in Northern Iraq was key in developing the plan to resettle 
displaced Kurds back in their home areas, rather than in the mountain camps in which the US. 
military wasprepared to continue a major operatiort to shelter and feed them. 

4.1.7 Generate and circulate quality information 

All agencies need guidance regarding the local context in which they operate. Quality, 
timing and availability of information are critical in this respect. There is often little understanding 
of aid's impact on conflict or its potential for reconciliation. In some cases, this can be rectified by 
making already-produced/published information available to agency staff. Analysis of the military 
situation needs to be made available to agency personnel, both policy-makers and implementors. 
Key literature on sectoral or programming priorities would also be useful, such as information on 
capacity building techniques and results. Efforts should be made to preserve institutional memory 
by making situation reports accessible to present as well as future staff, and to share these reports 
to the maximum extent possible between agencies. 

The quality of information is as much an issue as availability. Agency reports are usually 
the primary source of information for policy-makers and donors in chronic conflict areas. What 
the information is being used for -- fbndraising, resource deployment, public education -- has a 
bearing on what information is presented, and how it is presented. Agency information may 
concentrate on humanitarian successes with little context and few alternative sources of 
information. Furthermore, little thought is given to how to "disseminate information that will 
assist the victims and impede those who exacerbate or profit fiom di~aster."~' 

Information may be insufficient or inadequate especially where the situation is quickly 
changing. In that event, it may be advisable for an agency or a consortium of agencies to hire a 
country expert on a short-term basis who is aware of inter-communal dynamics and political and 
economic realities, and who can advise agencies on hiring practices and aid activities which might 
minimize the contribution of these actions to the escalating of conflict. "In the early stages, 
someone with cultural insights would be just invaluable," asserted an OFDA field contractor. 
"This tends to be the weak link in our response, and a clash of values often results." Another 
OFDA field staffer concurred, suggesting that OFDA should place someone with local knowledge 
on the DART teams, "someone to provide insights into the sociology of culture." 



Examples: Many agencies responding to the mass exodus of Rwandans in Zaire and Tamnia 
were not fully aware of the political structures that were quickly being reconstituted in the 
camps. Similarly, the itzterventiot~ of UNITAF in Somalia was based on mis-analysis of 
informatiott about the causes of mortality and morbidity. The agencies which preceded WITAF 
had greatly differing levels of understanding of the local dynamics. "Most problems where 
emergencies become chronic and agencies are unable to disengage usually stem from 
misinterpretations in the first place," says the regional director of an NGO. 

4.1.8 Build-in early monitoring and evaluation 

The operations director of a U.S. NGO expressed this need: "Within three months, 
someone needs to come in at the management level and ask basic implementation questions. A 
common set of questions ought to be developed for all agencies." 

Example: The tzewly-created UNICEF Rapid Respotrrse Team is discussing the feasibility of 
within one month of the onset of an emergency operatioti bringttg in an internal auditor to 
evaluate and advise the agency or1 how to avoid major mistakes. 

4.2 Assessment of  Needs 

4.2.1 Get accurate numbers 

Humanitarian aid is more easily diverted when population figures are inflated, a knction 
of poor or inadequate assessment. Equally, violent competition may result when agencies under- 
estimate. The proper collection of data is critical, especially in situations of mass concentrations 
of rehgees or internally displaced people. Insufficient or simplistic assessments -- especially 
those that don't properly factor the effect of conflict on local economies -- are another weak link 
in the chain of inconsistent accountability. 

Example: Obtaining accurate numbers in the Liberia emergency, even the population at the 
outset of the crisis, has been dzflcult andproblematic. Aid agencies undoubtedly struggled with 
figures inflated by factionsfor political and economic gain. 

4.2.2 Get details on local economies and markets 

Aid can also feed conflict where assessments routinely fail to uncover the entire food 
economy, especially the unofficial markets that are created by stolen commodities. These 
economic channels need to be underst~od: where do the commodities go? Who sells them? Who 
gets the money? Who else benefits? Agencies must work out the hidden links. "In order to do 
this, we need to refrain fiom humanitarian thinking," says one agency veteran. 

Decisions agencies make about the deployment and utilization of resources can have 
profound impacts on local economies and local power structures. Ignorance of these structures - 
- even when resulting fiom a misguided sense of do-good neutrality -- is dangerous. Assessment 
models which don't uncover these economic circles are inadequate for war situations. 

Average or general pictures are meaningless in emergencies: broad nutritional surveys, if 
possible, would be uninformative and mask or hide the localized crises that comprise emergencies. 
Some analysts thus support "sentinel site" monitoring of a few selected communities-- 



complemented by rapid assessment capacity--as saving personnel, costs, and time and facilitating 
rapport with localities and subtle analysis and differentiation of gro~ps."~ 

Example: Smre the Childre~r (UK) has pioneered methods of assessing local market trends in 
Mali fhrouah its SADS fSuivi Alimentaire Delta-Serzo). While labor i~ztensive and hard to sustain 
especially Tn conflicts, h e  project aspires to the levd of local knowledge required for "aid with 
integri y '1 

4.2.3 Define vulnerability 

Assessments should address why people are vulnerable. What are the multiple factors 
which cause a food system to break down, or a rapid deterioration of the health of people in a 
community? Needs assessments must address the globality of human needs, problems and 
capacities. Understanding to whom agencies are responding is also critical. "Agencies need to 
understand sociological habits," says one regional food security expert. "We need to 
differentiate age and sex. Demographics need to be quantified early on and tailored to." 

Example: OLS in southertr Sudan has introduced a food economy assessment model, with the 
help of Save the Children- UK. OLS has experimer~ted with its assessment techniques, striving to 
combine quatztitative a~zd qualitative &la. While 1992/93 assessments focused on quantitative, 
household-level data, set against wider socioeco~zomic and military issues, the 1994 assessments 
introduced the food economy approach, derived from SCF-UK work on risk-mapping in food 
crises. This approach measures and ranks the degree of potential food deJicit in caloric terms 
amo~tg d~flerent populatio?z subgroups, aZ1owitzg agencies to target the acutely vulnerable. 
Researchers ask key informants to estimate the foods available to the "average household" in the 
population a ~ d  then calczrlate and pie-chart the percentage shortfall in households' energy 
needs. The foctis on available-fd-converted-into-energy derives fLom classic household food 
consumptio~r stu& techniques; by rising key informants rather than household surveys, 
researchers can extend this costly approach to emergency needs as~essment.~' "With the food 
economy model, we have a rationalization of why we do or do not help in a given situation, " says 
one UNFeld operator. "We have a mandate." Added a W f i e l d  officer, "The food economy 
model has reduced overt diversion in southern Su&n simply by making it harder to divert." 

It should be noted there are critiques of the food economy approach to emergency need 
assessment as overly-economistic, presenting famine victims as passive and excluding 
consideration of violence. The food economy approach, moreover, by focusing on "average" 
households, can overlook disparities and power relations among households, and by aiming to 
quantzb famine outcomes, de-emphasizes analysis of G3,namics and causation. De Waul stresses 
the importarlce of coping strategies as famines unjold; choices to accept short-term hunger to 
avoid the long-term, irreversible sale of prod~ictive assets are crucial, and many groups begin 
under-consuming food early in famine. The food economy approach may not accommodale 
hunger as a strategic choice, or foodproduction strategies that seek not to maximize output but 
minimize risks or labor use. Outsiders may thus over-prioritize food needs; even in chronic 
situations, and not respond to local priorities on asset pre~ervation.~~ 

In Somalia in 1995 OFDA was trying to determitze local coping mechanisms. "We didn't 
understand this until recently, "commented one donor official at the time. "We didn't do much 
assistaizce in the livestock sector because we didn't know where the herds were or how many 
animals were around There was no baseline we could use. Maybe with better information early 
on we could have determined the appropriate inputs. Food security is not just food" On 
reflection, a se~zior OFDA official added "Nor is it our issue." 



4.2.4 Avoid bias 

To whom agencies talk on assessments can also dictate inappropriate responses. In 
insecure areas, travel is by day and is often escorted by local authorities. Assessment researchers 
should strive to speak to representatives not only of dominant groups in each area, but also of 
smaller, disenfranchised social groups. Gender bias is strongly toward men unless challenged. 
And the escorts themselves obviously affect the veracity of the data, as illustrated in Section 2. 
Consequently, independence of assessment is perhaps one of the most important policy 
imperatives which must be insisted upon in conflict contexts. While local groups obviously can 
lobby for resources, agencies must accommodate such pressures within a strong, carefully planned 
framework of independent data collection and asse~sment.~~ 

4.2.5 Act on the data 

Agencies have to be open to the data which empirical assessments produce. It should be 
shared and acted upon. 

Examples: In Somaliland, some agencies found that the majoriv of civilians displaced by the 
resumption of conflict in 1994 were able to fend for themselves, and a major relief effort might 
add additional fie1 to the civil war's >re. Doing nothing but active monitoring and capacity- 
building may be the most helpful response in some situations. In Coma, OFDA field staff in the 
camps concluded that OFDA aid was helping to strengthen the authority of former government 
oflcials who control the camps. Assessed as doing more harm than good, OFDA decided to stop 
its aid to those camps. 

4.2.6 Beware over-complexity and developmentalism. 

More complex assessment models do have obvious drawbacks, including a shortage of 
trained personnel able to carry out exercises like participatory rural assessments (PRA). Front- 
line UN agency personnel -- Resident Project Officers, food monitors, sectoral experts -- are often 
unfamiliar with PRA. Where it exists, training is usually inadequate. There is often a lack of 
cooperation between agricultural and animal health experts in calibrating the response to agro- 
pastoral and pastoral communities in crisis. And assessment models often are insufficiently placed 
into a war context, inadequately factoring in the stresses and responses which chronic conflict 
produces. "Training of agency personnel in assessment techniques should be a condition of 
OFDA funding," says one NGO representative. 

As aid programs expand to include developmentalist goals, they modifL their assessment 
vocabulary to include "the rhetoric ~f participation," while the reality of participation is both 
limited and, in wartime, problematic. External agencies cannot avoid the necessity of developing 
the fillest knowledge, from continuous presence, of local social structures, power relations, 
representatives' legitimacy, and disenfranchised groups to ensure that participation in assessment 
does not allow the powefil to self-aggrandi~e.~' 

With declining resources and growing impatience with diverted or misused aid, it is clear 
that agencies cannot respond to all assessed "needs", which may be infinite. Responses will -- and 
should -- rely more on local capacities to address chronic crises. "Needs assessments should be 
asking what a community is doing or has done, and what its current constraints are," says a UN 
consultant. "When you follow that line of questioning, you find the gaps that can be filled." 

4.3 Negotiating and Ensuring Access 



The various methods of negotiating and ensuring access for emergency aid can play a 
determining role in minimizing aid's contribution to the sustenance of conflict. Access can be 
negotiated through humanitarian diplomacy, achieved through cross-border operations in defiance 
of sovereignty, or it can be ensured through military or commercial means. It can go by road, rail, 
barge, air, or even donkey path. The social and economic consequences of these different 
distribution methods may be overlooked. The essential question is: who do they empower? This 
section addresses the transportation of assistance from the point of origin to the town or village 
level; the transfer of commodities from that point to the end recipients will be covered in section 
4.5 on targeting and distribution methods. 

In many ways the Horn of Africa has provided ground-breaking experience. The cross- 
border operation into Eritrea and Ethiopia had little precedent. The corridors of tranquility agreed 
to in Sudan presaged a whole new approach to humanitarian action in which the UN negotiates 
access and NGOs implement in the context of elaborate access agreements. Military interventions, 
first in northern Iraq and then in Somalia, now a high-water mark in such action, for a short time 
came closest to an international principle of the enforceable right to humanitarian aid. Subsequent 
policy changes in Washington, notably restrictions on peacekeeping, coinciding with greater 
timidity over crises in Rwanda and Burundi, has refocused the debate on negotiated access. 

4.3.1 Negotiate Access 

Negotiating access to aid people as close to their home areas as possible is an important 
factor in maintaining community structures critical in providing alternatives to militarized 
authority. Negotiating the return of displaced populations to their home areas should be a priority 
in all negotiated access frameworks. 

Examples: OFDA has played an important role in negotiating access to war-affected 
populations during the last half decade. OFDA Directors were key in negotiations leading to the 
creation of OLS, the opening of Massawa port in Eritrea in 1990, the moving of commodities 
into war-torn Angola also in 1990, and the attempt to open and maintain access to Somalia's 
affected  population^.^^ 

The response to the long term crisis in southern Sudan provides a model of negotiated 
access, the modality of choice of most agencies and donors. Operation Lifeline Sudan (OLS) is 
the first case in which warring factions have agreed over a long period of time to allow 
humanitarian supplies to cross lines of battle. For over six years, OLS has provided a channel 
for NGO and UN assistance to war-affected populations. As in Eritrea and Ethiopia, military 
intervention was not part of the respouse. Crucial to OLS' success has been the willingness of the 
warring parties and the universal sharing of benefits. 

4.3.2 Use Military Protection with Care, Military Coercion Beware 

Increased external military involvement in complex emergencies both as a protector and 
provider of humanitarian aid has been a mixed blessing for established aid agencies. While many 
praise increasing military involvement in humanitarian relief as a positive, rights-protective step, 
others fear a new pattern of relief-assistance-as-political-crisis-management. The tremendous 
costs of military operations are disproportionate to the value of the emergency aid protected. 
They also raise fears that geopolitics and public relations considerations rather than human need 
will increasingly drive aid decisions as they merge with wider foreign policy objectives. Military 
interventions can complicate the dynamics of conflict and lead to combatants targeting aid 



workers. Moreover, military peacekeeping itself can be corrupted and swing fiom protecting to 
violating human rights." Although a detailed analysis of the military contribution is beyond the 
scope of this paper, any consideration of access issues now must include this new player. 
Accurate or not, OFDA's perceived proximity to US military initiatives inevitably demands a 
sensitivity to the reactions of local protagonists. 

Example: Military humanitarianism, though too late to deal with the worst of the death toll, 
was a central feature of the international respoiise to the humanitarian crisis in Somalia 
Operation Restore Hope in December 1992 represeilts the first case in which UN forces were 
committed without the consent of a standing government, although the lack of such in Somalia at 
the time of the intervention made the issue somewhat academic. The limited humanitarian 
mandate at the outset of the intervention was eclipsed by a number of broader policy goals and 
political decisioirs which went far beyond the origirlal intent of the operation, and ultimately 
brought about its demise. It was the obsessioil with security aird protecting commodities which 
dove the response at the end of 1992, rather than the search for strategies that would avoid 
direct distributions by agencies which were so vulnerable to diversion and extortion. 

A study conducted by Re&gee Policy Group conclzrdes that the military intervention 
saved between 10,000 aird 25,000 lives, far less than figures cited by US. and UNpolicy-makers 
and  spokesperson^.^^ "$4 billion could have gone a long way to strengthening buffers of local 
communities," observes one food security expert. "The women and the weather helped more than 
the troops. I" 

Example: In an unprecedented move that signalled the desperation which officials had reached, 
two battalions of Zairian troops were hired by UNHCR to maintain security in the Rwandan 
camps in Zaire after the iYV Secretary General failed to recruit an international police force. 
The UNHCR paid the Zairian Government to deploy the soldiers under joint 
Zairiaw'international control to maintain law and order, prevent iirtimidation of and escort 
returnees, and guarantee UN and NGO security. An international civilian Liaison Group helps 
monitor Zairian troops deployed in Rwandan refugee camps; mediates between the Zairian 
force, the UNHCR and NGOs, and refigee leader; and investigates security breaches and 
soldiers' abuses or undiscipline. 

This force has succeeded in a limited role but has no mandate to arrest suspected 
genocide participants, stop arms flows and militarization, or halt border incursions from 
Rwanda by militia. "It worked out far beyond expectations," says one veteran official. "The 
troops had a major positive effect on the camps; law and order have improved" Fairly 
unorthodox methods were employed to a semblance of that law and order people who led 
demonstrations were arrested, aird often jailed and beaten by the soldiers. '"is has lessened 
the authority of some of the leaders iii the eyes of the people," claims one off ial .  Nevertheless, 
the troops did not address separating the bulk of the civilian popzrlation from the militia nor 
have they arrested those accused of crimes against humanity. 

Example: The interve~ttioil by the Economic Commz~irity of West AfLican States (ECOWAS) in 
the Liberia crisis illustrated the &ngers of a regional military initiative. The Nigerian- 
dominated force found itself in conflict with the largest rebel force, the NPFL. Aid agencies 
using the ECO WAS force (ECOMOG) as a shield for humanitarian operations were perceived as 
taking sides by associatioir. D~Bculties of access were later compounded by a ban on cross- 
border aid This ban was supported by the W a n d  enforced by ECOMOG. 

4.3.3 Use commercial channels with commercial acumen 



Of course, no method is a panacea. While using commercial channels may reduce the 
number of armed men employed by agencies for security as well as reducing diversion, it can 
empower merchants who are the financiers of particular warlords. Agencies must be very carehl 
to understand andlor avoid cartels which try to manipulate markets and bring malnutrition levels 
up in order to increase the international response, and hence their profits. In some contexts, 
commercial channels offer little advantage. 

Example: i%e search for more seczrre and less militarized channels to bring commodities into 
Somalia has led agencies to ir~creasingly utilize commercial chaizitels. W P  has sold 
commodities to Somali merchants in Mombasa, contracted them to transport the gooh to 
targeted sites, where WFP buys back the commodities. A variation on this theme of 
commercializing aid deliveries is to directly contract merchants (or private cooperatives) to buy 
commodities and transport them to their destination of distribution, allowing the merchants 
roughly a ten percent profit margm, payable upon receipt of goods at the end destination. 
"Instead of sixty percent being ripped 05 we could have ten percent mark-ups,'ksserts a 
European donor official. "Merchants have all their aun arrangements," says the country 
director of an aid agency. ' m e  salient point is that the commodities belong to individuals. "A 
prominent Somali merchant agrees: "If WFP comes, the militias will loot. If the bags say 'Gift 
of the USA,' they will be looted. But if the g o d  are in the possession of businessmen, they will 
be safe. Businessmen win pay for security and make deals to move. " The security of the goods 

. are ensured princ@ally by the deterrence aSforded by the certainty of clan retribution. For 
example, when a Habr Gedir militia looted a Rahanweyne (Zeyson) businessman in Mogadishu 
in June 1995, the Leyson capturedBve Habr Gedir trucks, and held them until compensation was 
given. "The days of agencies controlling distributions are over," says a Somali employee of a 
UN agency. A regional director of an NGO agrees: "Greater reliance on market-based 
solutions and commercial chmzels will be more effective than messy direct distributions." 
Donors have considered various options for moving commodities about since UNOSOM's 
departure. "We've suggested using shopkeepers, mosqzres, " says one donor official. "But these 
ideas are laughed at by most people. Instead, most everyone is looking at the old way of getting 
assurances fiom Aidid. " 

Monetization is also utilized as a method of getting a diversified set of commodities into 
the market, as well as raising local currency for small-scale rehabilitation projects. However, it 
can be an inappropriate response when the purchasing power of affected populations has 
collapsed. Monetization also require% in-depth understanding of the commercial networks in a 
society, and a reasonable analysis of how monetized commodities will effect markets. 

Example: The limits of monetization in terms of inadequate purchasing power are seen in mid- 
1995 studies in Bay Region in Somalia conducted by AICF. m e  studies found that the global 
malnutrition rate for children 6-29 months of age was 25.7%, and on& 16% of families had 
access to food on the market. i%e study concluded: "In view of the good sorghum harvests in the 
last two seasons, ... the precarious m~tritional situation in the area could be partly due to the 
lack of variatioil in diets, cased by the population's lack of income and their inability to 
purchase other foohtf fs  and sources of nutrition on the  market^.'"^ 

4.3.4 Diversifjr through Cross-Border Routes 



The diversification of entry points for emergency supplies is also a strategy which might 
reduce the unintended empowering of a particular authority. Utilizing various cross-border 
channels and/or smaller ports (or even beach landings, as in the case of ICRC in Somalia in 1992) 
can lessen the dependence agencies have on particular large-scale extortion networks, but may 
create smaller ones. Diversification may also create geographic, logistic and economic difficulties. 

Eramples: Despite recommendatiorls early in the Liberia crisis for more cross-border aid to 
up-country areas, aid agencies flocked into Monrovia. Although it provided the only secured 
port and airstrip, the concentration of resources guaranteed further polarization of the conflict. 
Monrovia was r ea f f i rd  as the chief prize in the corflict. Aid agencies based there were seen as 
partisan. Cross-line aid became hngerous. Cross-border aid was seen as feeding the enemy and 
subjected to bans and harassmertt. Greater diversflcation at the outset mi ht have secured a 
more neutral and safer role for aid, and thereby reached a wider population. 5 8  

IF? Sudan, where the government periodically threatens to close down the southern sector 
of OLS and force commodities to go through government channels, contingency plans are 
debated by agencies who wozrld refuse to succumb to that kind of control. An expansion of 
cross-border channels from Ethiopia, Uga??da, Ke~tya, Zaire, and CA.R. would likely be the only 
alternative. m e  rationale for increased risk (Ugandan rebels) and cost (Zairian extortion) is to 
avoidfurther empowering the Suahnese government through all of the fringe benefits it accrues 
as outlined in Section 2 . 

Westenr responses to the famines of Eritrea and northern Ethiopia in the mid-1980s 
represented the first stirring of an agenda of humanitarian intervention in North-South 
 relation^.^^ Both the Eritrean People's Liberation Front @PW) and Tigrayan People's 
Liberation Front (TPLF), the two principal movemerlts fighting the central government in Addis 
Ababa until their victories in 1991, developed the political practice of linking mass mobilization 
with the provision of public welfare. fie humanitarian wirtgs of the political movements, the 
Eritrean Relief Association (ERA) and the Relief Society of Tigray (REST), were the conduits 
through which external aid passed, aid which primarily came from the Emergency Relief Desk 
consortium. fieere indigenous local organizations provide a model of efficiency and local 
capacity building for other complex political emergencies5' 

4.3.5 Think and act regionally 

In situations of regional instability and interrelated conflict across borders, the response 
should be framed as regionally as possible. StafT from the same agencies can have totally different 
perceptions of common problems across borders. Quite often, the available principles and 
conventions are not applicable to these complex regional emergencies. For example, the status of 
rehgees and internally displaced persons is a false dichotomy, especially in regions where borders 
divide identity groups. 

Eramples: Some agencies have r ehed  to engage in a conventional refugee program for 
populations which had movedfiom Somaliland to Regiorz Five (the Somali Region of Ethiopia, 
popularly known as the Ogaden) Although normal& these two categories of displaced are 
treated dzflerently in terms of assistance and protection, as a Ui'? consultant put it, "We looked 
at this popztlation as if they were displaced on both sides of the border, so as to not draw people 
artzficiallly out of their home cozrntry. " 



The Greater Horn of Africa Initiative form~rlates a repotral framework as its starting 
point. But agencies usually don't cross borders with ease. "international staff and refugees 
should move together," says one regional expert commer~ting on the refirgees from Rwando and 
Burundi. "We mrrst deal with the iilstitutioiial barriers arorrnd the borders. We abandon 
communities, often with no resilience to future shocks. " 

The root causes and solutiot~s to the problems of refugees and itlternally displaced 
persons are often the same. In 1992, UNHCR and a handful of NGOs operating in the Somali 
refigee camps in northeast Kenya went rapidly to a cross border operation to contain refuge 
flows and prevent refirgee camps from becoming lighthouses for affected populations in both 
couiitries. Minimizing dislocation should be a primaiy objective of access frameworks. As 
discussed in Section 2, displaced populations are more easily manipulated by war-leaders, and 
subsistence economies which more directly support traditional and civilian leadership are 
u n h i n e d  by dislocation. 

Also noted in Section 2 are the myriad examples of the location of relief operations 
helping to sustain corflict. In the Rwandan camps in Zaire, the wild panic which operations 
were in during the first couple months after the genocide were not amenable to relocating 
recipient sites. Nevertheless, "soon after we could have moved aid back farther away from the 
border," says one UN ofBcia1. "But wrong political analysis ledpeople to think that the refugees 
would return very soon. " 

Acting regionally can have difficult international legal implications especially when 
operating across borders. For example, issues like the pursuit of Aidid and the presence of 
genocide perpetrators in the Rwandan camps take on an extra dimension. Arrest orders are 
complicated by the lack of an enforcement body to implement international conventions or 
decisions consistently. Humanitarian organizations -- along with civilians in the impacted area -- 
are often the principal victims of such erratic enforcement, and are even blamed (only sometimes 
justifiably) for not dealing with the ties between civilian populations and war criminals, at times 
solidified by situations in which populations are concentrated for distribution of relief supplies. 

Examples: To separate the genocide organizers fLom the civilian populations in Goma would 
have required specialized military forces to isolate hun&eds of people among hundreds of 
thousands of people who would inevitably have been terrorized into providing shelter and 
protection for the leaders. "It would have catalyzed a confrontation," said one observer. "The 
analysis was correct all along, but the means to address the problem were too drfficult." i%e 
jliwitless, violent hunt for Aidid undoubtedly played into calculations not to send a U'? force into 
Rwandan camps. In November 1994, NGOs and UiV camp managers in Goma publicly called 
for international peacekeeping forcgs to separate civilian populations from leaders. AAfter 
months of inaction, the Zairian troops wereflnally contracted, a halJiYay measure that addressed 
the worst symptoms but left the root causes untouched 

As indicated, a more regional approach to the Liberia crisis zrsing neighboring cozrntries 
for cross-border aid might have secured a more comprehensive program. The 'Ifortress 
Monrovia" policy did nothing to discourage the export of looting and conflict to neighboring 
Sierra Leone. Notwithstanding security and logistical considerations, more could have been 
done to equalize aid throughout the region. 



4.4 Types of Aid 

There are two ways in which the type of aid may relate to the sustenance or reduction of 
conflict. First, certain kinds of inputs are more lootable than others, and draw the attention of 
those looking for resources for their cause. Second, some aid responds to symptoms only and can 
promote dependency, whereas other aid can be utilized to promote subsistence and support 
traditional community structures and efforts to protect livelihoods. 

.,It should be noted much of what follows relates to food aid and its distribution. Although 
not technically part of its mandate, OFDA is heavily implicated in food matters. In 1995 up to 
42% of its operational budget went to food related activities, certainly more than any other sector. 
Such hnds often provide essential support for food operations and must give OFDA a critical say 
in their applicability. This is reinforced by its institutional proximity to the Food for Peace Office 
in BHR. A typical example is Liberia where the 1995 budget for Food for Peace was $5 1.6 
million while that of OFDA was $7.3 million of which the largest grant was related to food. 

Before addressing specific issues, two guiding principles are suggested. 

4.4.1 Flexibility before food 

Emergencies which require interventions in Africa are consistently misinterpreted as food 
emergencies. OFDA officials admitted it was easier to think of relief first in terms of food since 
the system and budget was geared up in that direction. But food shortfalls or inaccessibility are 
usually only a symptom of deeper, structural problems which food aid may exacerbate. Better 
assessment and analysis can lead to a more appropriate mix of inputs and policy responses, 
including much less food than most current interventions. 

Flexibility is a key concept in providing agencies with the tools to reduce their 
contribution to conflict. Donor mandates must be more flexible to allow responses appropriate to 
local conditions unfettered by distinctions between relief and development. (Although donors 
have become more aware of the importance of prevention, resources are still harder to access for 
prevention than for cure.) And agencies must be flexible to respond to fast-changing conflict 
contexts. 

4.4.2 Sustainability. 

While sustainability may seem an alien concept for a disaster relief agency, the emphasis 
on exit strategies, transition and reconstruction suggests some attention should be paid even in 
emergency phases for what is to follo'w. National health and social welfare systems underwritten 
by large foreign aid programs are a thing of the past in many countries impacted by chronic 
conflict. Linear development models completely fail to capture current realities. Tax bases in 
conflict-affected countries are grossly inadequate, and development aid budgets are shrinking 
globally. The reproduction of western-style state-administered welfare programs is unsustainable: 
such programs cannot continue to knction beyond the external input. What then are appropriate 
responses to basic needs? External response to these emergencies should be driven by what 
already works at the local level, structures that are already in place and supported by the 
community. "We must take our cue fiom the successes on the ground," says one UN consultant. 
Filling the holes in the social safety net is critical, but "for the rest, we should be working with the 
private sector and supporting their initiatives." 



4.4.3 Using Non-Lootable Aid 

Types of aid which less easily feed conflict are situation-specific, but in general a food's 
market value can play a major role in whether it draws the interest of military forces and looters. 
Moreover, the ease of converting direct food aid to cash makes it easier for militaries to exploit 
than agricultural rehabilitation programs.58 

Example: Internationally donated rice in Somalia reached legendary status in terms of its 
attractiveness to looters, whereas sorghum drew little interest. "Somalia starkly illustrates the 
perils of high value commodities," says an NGO official. CARE reported an experience in the 
Juba Valley in which one of its convoys was attacked by looters, but upon discovering that the 
contents were sorghum, the looters departed, leaving the trucks and their contents untouched. 
The strategy of BHR and some other agencies by mid-1992 was to flood the country with maize, 
bulgar wheat and sorghum instead of rice. 59 ICRC moved to cooked food in hundreds of htchens 
in Somalia to reduce the interest of looters. 

In many cases, blended foods -- nutritionally high in value but less appealing to the taste -- 
should be considered. Blended foods would be appropriate as general rations, rather than only as 
emergency food for severely malnourished children. It is a misconception that blended foods -- 
powdered, vitamin-fortified blends of cereals, pulses, and possibly milk and sugar -- are too 
expensive for such use and there is less likelihood of its diversion for adult cons~mption.~~ Foods 
that can be stored for extended periods of time for communities which keep their supplies buried 
in grain stores to avoid preying militias should also be considered. 

Example: Southern Sudanese have expanded cassava production because it has proven usefil 
in crises, as in Mozambique and Liberia: it resists insects and can be left in the ground for three 
years as a food reserve safeefrom  looter^.^' 

When providing seeds, part of the equation for selection of particular varieties should 
include their value to looters, their storage capacity, their time of germination (fast-yielding 
varieties in situations of chronic insecurity are often favored), and their portability for displaced 
populations. 

In complex emergencies among the diseases preventable by immunization, measles is one 
of the biggest killers. In many conflict areas, there are extremely low rates of immunization. EPIs 
(Expanded Program of Immunizations), or at least measles vaccinations, should be undertaken as 
early and widely as possible. 

Example: Refugee Policy Group's-stu4 of the emergency response in Somalia found that 
preventive public health and primary care measures could have prevented the deaths of over 
150,000 people in 1992." 

Educational materials is another input relatively unattractive to warring factions, though 
not traditionally considered part of an emergency response package. OFDA cannot be mandated 
under current regulations to provide such inputs. 
Example: UNICEF and some NGOs are trying to improve the response time of getting 
educational services started as early as possible. UNICEF's 'school in a box' programs attempts 
to get teachers back to teaching and materials in the hands of students in situations of 
instability. "The program aims to put normalify back into disaster situations," said a UNICEF 
officiaal. "It can be introduced immediately in an emergency, anywhere. " 



4.4.4 Promote Subsistence and Protect Livelihoods 

Responding to all assessed needs is impossible, as needs in many war-torn societies are 
theoretically infinite. A crucial alternative framework for response is that of protecting livelihoods 
and preventing hrther degeneration of a community's capacity to adapt to chronic crisis and 
manage its own response to these crisis cycles. "Any means which can be provided to help people 
to be self-supporting should be utilized," says the regional director of an international agency. 
"This allows people to assume roles and responsibilities, to have dignity. Aid must be targeted to 
the globality of the human problem." Another rationale for increasing the ratio of non-food to 
food inputs is the minimal military ramifications inherent in most non-food rehabilitative aid. One 
donor agency claims to be getting out of food aid altogether. "The military is not interested in our 
rehabilitative inputs. This way we are re-empowering local structures." 

Example: At times the Sobat River in southern Sudan and the Juba River in Somalia have been 
teeming with fish while trucks and planes brought in food that was to be diverted in large 
quaritities. Some agencies have provided hooks, nets and twine, and creative offshoots such as 
bush shops and fishing export businesses have resulted, but food aid has been the predominant 
response in terms of overall resources. 

Beyond subsistence, there is tremendous potential for wealth creation in Somalia. 
Commercial fishing, agriculttrral diversification, and livestock exports all provide attractive 
livelihoods, particularly for young members of militias. 

Providing rehabilitative inputs to women's groups and women as heads of households is 
critical if communities are to adapt to crises. In complex emergencies women shoulder an even 
greater burden in terms of household food security due to the absence of men. Even in an 
emergency context, income generation projects can provide purchasing power for families who 
cannot access their entire food needs through their own production or through the market. 

Example: OLS has evolved sign~@cantflyJiom a near-total commitment to humanitarian services 
(primarily Jiee food distribution) to wider developmerzt goals, including food security, capacity- 
building and effective targeting. OLS has increasingly emphasized inputs for food production, 
which local people need and warring parties are less likely to divert. 

As part of a broader strategy of subsistence restoration, some agencies operating in 
Western Equatoria in southern Sudan are encouraging surplus food production to help restore 
some of the commercial networks which pre-existed the war. World Vision buys food from 
Yambio District and moves it to Tonj, reducing externally provided food aid OFDA 
incorporated this strategy of increasi~g local food prod~rction in potentially surplus areas since 
early 1993, with the objective of replacing imported emergency food with local prodiction. 
(OLS and many of its member NGOs also implemented the strategy.) But recently, OFDA has 
reinterpreted its mandlzte, saying such agricultural assistance is too developmental. mis  goes 
against the recommendations of its own major 1995 evaluation of the US. response in southern 
Sudarr. 

"There is such a dearth of resources for rehabilitation and so much for relief; it's feast and 
famine," commented an OFDA official. "We should be able to hold on to some of the avalanche 
of emergency fhnding and to consciously do rehabilitation." But "the OFDA mandate limits the 
possibilities of rehabilitation," added a USAID field officer. "More decision-making authority 
must be devolved to the field offices. Aid levels should be set in Washington and determinations 
about how to spend that aid done locally." "Not unless it offers results," responded a senior 
OFDA official. 
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"The DARTS have difficulty moving towards the promotion of self-reliance, as does 
OFDA," said a field officer for an NGO. "The transition to OTI activities takes too long. OFDA 
should be moving in that direction much earlier. It's unnecessary bureaucratic division having 
OFDA, OTI and USAID all with separate mandates. The dichotomy simply prohibits rapid 
movement into rehabilitative components." A regional manager of an NGO pointed out, "OFDA 
has been reasonably stretching the envelope on rehabilitation, but this is colored by the need to 
pretend that they are doing blankets, food and medicines." NGOs have more flexibility in carrying 
out the full range of possible activities. For example, the main food-moving NGOs in Rwanda 
have all decided to move out of food aid by the end of 1995. 

One regional food security expert felt progress was too slow: "Agencies are often too 
lazy to build developmental objectives into their emergency programs. Donors should encourage 
agencies to imbue these principles earlier on." But other agencies are moving toward making the 
incorporation of developmental objectives into relief a standard practice. There are low- 
costlhigh-impact interventions which can greatly reduce vulnerability, and which many agencies 
are carrying out. These are classic development-in-relief, portable interventions, such as fishing 
nets and livestock vaccinations. 

4.5. Targeting and Distribution Methods 

Section 4.3 covers movement of commodities to affected areas; this section looks at 
methodologies of getting assistance directly into the hands of affected populations. Again, 
decisions about how and to whom aid is targeted can have important ramifications on the balance 
of authority at the local level. Some key principles are operative here: promoting gender 
sensitivity; demanding independent management; supporting alternative structures and moderate 
voices. Also, agencies should improve targeting by making registration, distribution, and 
monitoring more transparent and informing local people of their rights.63 

4.5.1 Understand social patterns 

It is imperative for agencies to understand "who are the likely winners and losers" to develop 
distribution structures which target those most seriously affected by conflict. Identifying the 
differentiation in suffering within a community along class and identity lines will minimize the 
offtake of aid to warring parties. 

It is also necessary that agencies understand the internal social relations within a 
community that often pre-determine who will receive what in any given distribution. Duffield 
notes, "Local actors will make decisions according to relations of entitlement based on a 
combination of political and ethnic considerations, together with labor input and social debt."64 

Example: As the 1980s progressed donors increasingly used NGOs to deliver commodities to 
famine-affected poplrlations in government-held areas of Ethiopia, bypassing the host 
government to the maximum extent possible. n i s  is in contrast to the distribution structures in 
the rebel-held areas of Ethiopia and Eritrea, where local agencies planned, managed and 
transported everything. 

ICRC institutionally maintained independent control of distribution structures in 
governmetzt areas of Ethiopia. '!It was a textbook operation for ICRC," says one Red Cross 
veteran, "we had independent srpervision and beneficiaries from both sides of the conflict." He 
aalled, "lt~dependent monitoring and management of aid is critical to avoid charges of 
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partiality. Aid shotrld be individualized and witnessed as much as possible. Witness is the key to 
successful distribtrtions. " 

4.5.2 Target down to families 

Getting aid directly in the hands of families -- especially women heads of households -- 
may serve to evade the interference of military authorities. 
Example: In the Rwandan refugee camps, 'We started out by dumping aid at the prefecture 
level," said a UN oflcial. "We then moved to the commune, and then the cell. Now we are 
going to individual families. When the distribzrtioil mechanism is not at the family level, there is 
a problem." In the Rwandan refigee camps, distributing goods at higher levels of social 
organization than the family perpetuates the authoriv of military and political structure which 
planned and executed the genocide. It must be noted, though, that the speed with which people 
crossed the border into Tanzania and Zaire from Rwanda made it imperative to work with 
whatever structure could be idenflfied in the immediacy of the crisis. " I f  was only possible to do 
mass distributions because of the existing structlrre, " says one agency official. "Using existing 
structures is usually good. " 

Besides the overinflated population figures mentioned in the Assessment of Needs section 
(4.2), another major cause of diversion is flawed distribution. Family ration cards should be put 
into place as quickly as possible. Verification should be repeated as often as possible. 

4.5.3 Target Women 

Women should be the actual recipients in most cases, and heavily involved in the planning 
process. "We can't leave planning in the hands of technocratic food distributors," warns a 
regional manager of a U.S. agency. Women for the most part are the custodians of the family's 
welfare and the pillars of the social structure, and usually know best the most vulnerable families 
in a community. "There are different traditional structures," observes one agency veteran. 
"Women are more related to the original structures than the visible authorities. Women also 
traditionally are more egalitarian than men." Women should be leaders in distributions in refbgee 
camps also. 

Examples: Roberta Cohen of the Refigee Policy Group gives two examples: "In camps along 
the Thai-Cambaiian border, the provision of rations to women and girls reduced the diversion 
of food to the military. In Malawi, when women became involved in distribution, complaints 
fiom refigee women about being forced to give sexual favors or money in exchange for food 
largely ended " She also points out that UNHCR's own Guidelines on the Protection of ReJirgee 
Women suggest that refugee womerp control distribution structures to the maximum extent 
possible. 65 

But elevating women in this way can also expose them to retribution in some places, so 
agencies must be sensitive to the dangers of external intervention. 

4.5.4 Use alternative representation to militias 

Some strategies explicitly attempt to build up alternative structures to have input alongside 
or challenge existing military ones. The development of alternative leadership is more likely where 
there is a collective strategy among all agencies of refbsing to deal with military leaders. 



Example: In the Bahr al-Ghazal region of so~ithern Sudan, WFP has established Relief 
Committees, popularly elected bodies intended to be iizvoh~ed in the plainzing and logrsrics of 
distribution to the community. fie Relief Committees arose from recognition of the diminished 
authority and effectiveness of chiefs and of the difJiculty inherent in micro-managing all 
distrib~itions.~~ The Relief Committees were irlspired by Oxfam's Northern Kenyan food aid 
operation, in which commzn~ity-based relief committees facilitate both distribution and feedback 
from recipients about their changing food sec~rity.~' 

Again, a major rationale for this kind of strategy is that the most important insurance 
policy against diversiori and other abuses of humanitarian intent is the encouragement of 
community empowerment and locd grozrps holding a~rthorities accountable. "The Relief 
Committees will publicly announce what is being delivered to the commuizity,"ssays one donor 
official. "This enhances local accountability. It is harder for the SRRA to rip the people 08"  
The Committees are also intended to improve and widen participation in decision-makmg about 
the needs of a community, especially promoting women in the process in their role as primary 
food providers to the household and community. 

Seven women and six men comprise each committee. The women make the selection of 
vulnerable families who will be recipients of a distribution. W P  plans to involve women more 
in the monitoring in the fitzrre. Current responsibilities of a Relief Committee include acting as 
information sources on the local food economy, as a focal point for communication, and as 
partners in the distribution process in targeting, developing distribution strategies, managing 
logistics, screening, and evaluating for fiture pla~uring.~~ 

A major problem with the WFP Relief Committees is that in their hasty creation there 
was very little coordination between the Relief Committees and existing structures, whether 
indigenous to the community, part of the SPLA'S fleJgliizg local government, or external 
constructs such as the church-organized Joint Relief Committees. The extent to which these 
committees will undermine traditional authority structures or truly enable community 
involvement is not yet determined. 'Traditional values have their elements of repression, but 
there was a certain cohesiveness to the community, "says one UN official. 'We can't go back to 
the past, but we must filtd a way to rediscover those indigenous values." There are other 
constraints and failures in donor efforts to train and support effective grass-roots local relief 
committees: limited staff time, dispersed communities difficult to gather quickly for meetings, 
lack of regular meetings of all involved (WFP, SXRA and RASS, Chiefs, Relief Committee, and 
the community), lack of field-level training for RASS and SRRA representatives, and WP/OLS 
workers' 'yailure to realize it is their dup to invest the time, patience, and openness to train and 
support the relief committee members. " 

Example: In the Rwandan camps, Ggencies' promotion of alternative representation takes the 
form of encouraging women's grmrps and technical committees (water, health, etc.) in order to 
bypass the military structures. Agencies have traversed more &ngerous ground in attempting to 
elect or recruit new management structures for the delivery of food aid, the aid of course most 
coveted by the former governmertt structure in keeping its authority intact. In Goma, for 
example, one NGO facilitated the creation of grozrps of young men - "scouts" - who were 
detailed with organizing distribution mecharzisms. The scout grolrp had a falling out with the 
Interahamwe leadership, and the heads of both the local lilterahamwe group and the scouts 
grozrp were executed The NGO had to evacuate, and all of the other scouts were murdered 
The scouts had initially been cultivated as an alternative structure, but eventually took on their 
own agenda. 



4.5.5 No taxation without representation 

Taxation of relief inputs is a given in most war situations. Armed factions simply take a 
percentage of aid from each recipient. Some of the targeting methods listed above (in section 4.5) 
may help to create additional accountability and reciprocity between community and authority. 
When access and distribution modalities ensure that aid reaches the hands of the intended targets, 
this reduces the major diversions which would otherwise reinforce the unaccountable military 
culture. Moreover, such targeting forces the authority to approach the local communities and 
request or demand a certain share. It then becomes a matter of negotiation between authority and 
community. Some authorities are obviously more abusive than others, and will take what they 
want. But this in turn has a detrimental impact on the support they receive from their 
"constituents" in the long term. 

4.6 Standardizing Costs, Avoiding Hyper-Inflation and Extortion 

In studying the extent to which aid feeds conflict, analysts often tend to focus on the 
diversion of inputs and other visible signs of sustenance. This may overlook the other economic 
by-products of agency operations, in particular how they might reinforce military authorities or 
war economies. Controlling these costs -- especially physical costs -- is a critical element of an 
overall strategy to reduce aid's contribution to conflict. 

It is unworkable to impose standards on a group of agencies with their own domestic 
mandates and cost structures. "Each organization has its own needs," says one agency regional 
director. "No decision can be binding. The UN will likely pay double for their own good reasons. 
Nevertheless, consultative processes and aspirations toward standardization are important. 
Imposed solutions don't work, but consultation does." 

If an attempt is made to negotiate on behalf of agency consortia, there should be total 
unanimity among all agencies. 

Ekamples: All agencies operating in Baidoa, Somalia collaborated to cut vehicle costs. 
Further efforts were being expended in that town before Aidid's invasion in September I995 to 
stanhrdize payments between all UN agencies and NGOs. Also in Somalia, UN agencies 
developed the UN Common Wage Policy in mid-1995, which standardizes the payments to 
certain categories of national personnel such as security guarh, storekeepers and other local 
support staff In Rwanda, Save the Children-UK wm help_flj?om the outset in organizing some 
NGOs inside the country on housing, transport, and local salaries. 'Tt was absolutely the 
opposite to Somalia," asserts the country director of an NGO which cooperated with SCF-UK's 
efforts. In Goma, UNHCR and the NGOs got together and put ceilings on what they would pay 
for labor costs, resulting in a j f p  percent reduction in salaries in one day. 

As newcomers arrive, it is important that they consult with agencies operating in the 
area. In eastern Ethiopia, "We canvassed all of the other agencies and found average costs for 
dzfferent services," said one agency director. Unequal currency exchange is another area which 
can help underwrite military activities. 

Examples: In government-held areas of Sudan. agencies and donors successfully placed strong 
pressure on the government to end its dual exchange rate system which was unfazr to agencies. 
In Somalia, major agencies such as U?DP have diversrfid the currency dealers which they use, 
makrng the biak more competitive and attempting to "spread the wealth" over di f fent  sub- 
clans. 
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4.7 Monitoring and Evaluation 

A commitment to adequate, independent and continuous monitoring and evaluation of 
programs may reduce aid's contribution to conflict. Once funded, programs often don't undergo 
prompt review. Monitoring should be conducted concurrent with the program, while subsequent 
evaluation assesses broader impact. 

Euample: The evaluation of the Sudan Emergency Operations Consortium (SEOC) notes that 
SEOC has inadequately supervised the distribzrtion, and failed to monitor the end use, of food 
aid in nongovernment areas, which has often been a magnet for disorgarized populations. It 
notes that military and other diversion have left only nutritionally irrelevant amounts of food, 
transported at high cost, for the many hungry civilians. 

There are far too few resources spend on quality monitoring. Conscientious logistical 
plans which attempt to reduce diversion and other negative externalities require more monitors, 
with experience in complex emergency situations. 

Examples: One agency delivering large amo~mts of food to Rwanda increased its monitoring 
rapidly directly afrer the emergency erupted in 1994. "We went from 120 tons/month diversion 
to five tons/month within Rwad.7 between July 1993 and Jantrary 1994,"says a representative 
of that international agency. "We did it through monitoring. It's monotorzous, boring, but 
critical in cutting down mismanagement. " 

However, monitoring can be intimidating, as it can uncover major problems and faults 
with responding agencies. 

Example: "In Sudan in 1988 and Somalia in 1991, agencies weren't confident to respond not 
only because of the insecurity and dfficulty of access, but also because of a fear of failure and 
being judged," says the regional director of an intenzational agency. ''Monitoring should be 
oriented to supporting internal evaluation and development, not external audit. Nevertheless, 
$Peen months after an emergency response begins, we catz't claim to outsiders that they should 
not look at us because we 're in an emergency phase. " 

The extent to which donor agencies must themselves submit to scrutiny helps dictate the 
degree of accountability they demand fiom agencies. USAID and OFDA must concern 
themselves with US Government Accounting Office audits, with Congressional committees, 
occasionally with media investigations and a public predisposed to suspicion about foreign aid. 
"U.S. vigilance is greater because of its political system," explains one NGO executive. 

With warring parties ever more sophisticated in manipulating aid for their ends, the need 
increases for agencies to continuously evaluate the effects of their interventions. Monitoring and 
evaluation should be supporting agencies in pitching their aid to the correct levels and the targeted 
populations. Agencies need to be open to the lessons that evaluations uncover. Donors can assist 
these evaluation processes as well, sometimes simply by asking questions at critical junctures. 

Example: Soon after the humanitarian emergency erupted in Rwanda, USAID/Washiizgton 
asked field staf whether their aid was benefitting any grmrp dis-proportionately or unfairly. 
"Haw sustainable structures are being reinforced should be evaluated earlier on," says a food 
securiq advisor. 'We need to bring in professionals with a wider vision to review wider impacts, 
resporlsibilities and dilemmas of the respotzse. " 
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4.8 Engagement and Capacity Building With Authorities and Civil Institutions 

Engagement describes the process whereby agencies maintain contact with authorities to 
uphold humanitarian principles and welfare responsibilities. Capacity building refers to the 
conscious process of strengthening local organizations or mechanisms which can address needs. 
Engagement and capacity building are key concepts in most attempts to operationalize 
humanitarian principles. For example, the Providence Principles state: "Humanitarian assistance 
should enhance, not supplant, local responses." The Mohonk Criteria add: "Humanitarian 
assistance should strengthen the efforts of local governmental and non-governmental 
organizations to relieve suffering and build self-reliance." And the Red Cross and NGO Code of 
Conduct summarizes: "Humanitarian assistance should build on local responses. "'O 

This section covers capacity-building both in relation to de facto (state) authorities and 
wider (non-state) civil institutions. The principal recommendation is that aid with this philosophy 
is less likely to be misused and less likely to sustain conflict. 

4.8.1 Engaging Authorities on their Public Welfare Responsibilities 

According to the Geneva Conventions, the responsibility for the welfare of the civilian 
population is with the authority of that area. They are the first line of response. Nevertheless, 
humanitarian agencies and donors can be a positive influence in encouraging the fhlfillment of 
these responsibilities. No matter how speculative, agencies have a responsibility to challenge 
authorities on their public welfare responsibilities. 

Example: Numerous agency representatives in Angola refer to the abdication of the 
governmentjkom the social sector and the need for advocacy to reverse negative trends in social 
spending. One of OFDAs engagement initiatives is pushing the government to pick up a larger 
percentage of NGO port costs. 

Aid agencies should also engage local communities on their commitment to addressing the 
needs of their most vulnerable members. As put by a donor official, "Somali society should help 
its vulnerable groups. The onus of responsibility must be thrown on the community. We can give 
them ideas, but they should construct their social welfare approaches." Aid providers should then 
support these local decisions and initiatives. 

External engagement and solidarity (tough-minded, demanding accountability and 
reciprocity) are necessary for effective conflict transformation. Day to day engagement of 
authorities must strive to contribute to the moving of these authorities fiom predatory relations 
with vulnerable populations to relattonships built on reciprocity. Although the chances for 
success are low and the conflicts will not end through this investment of diplomatic capital, any 
small buttressing of the rebuilding of internal social relations is useful. 

The success of interventions is largely determined by the nature of the controlling 
authorities' relationship with civilian populations. This point is usually overlooked, ignored, or 
little understood in most analyses of interventions, but it is perhaps in the long run the single most 
important lesson of all the intervention experience in the Horn." 

Example: A critical experience in this regard is that of Ethiopia and Eritrea during their long 
wars. At their very founhtion, the Eritrean People's Liberation Front and the Tigrayan 
People's Liberation Front dveloped the political practice of linking mass mobilization with the 
provision of public welfare. The EPLF and TPLFprovided the bulk of public welfare assistance 
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in areas under their control until the mid-1980s as part of their political practice. Significant 
cross-border assistance didn't come until the conflict had raged for 25 years in Eritrea, and a 
decade in Tigray. The internationally donated cross-border aid - channelled through ERA and 
REST - after 1985 greatly contributed to containing widespread food insecurity. 

The efficiency of the integrated andparticipatory relief systems of ERA and REST meant 
that Eritreans did far more with the relatively little international assistance that they received 
than would have been possible using conventional relief practices. The ultimate eaectiveness of 
ERA and REST was rooted in their decentralized and participatory welfare structures. They 
contrast with the more typical centralized, non-participatory structures that operated in 
Ethiopian government areas. A key component of the cross-border operation was that people 
were urged and assisted to stay in their home areas to maximize production. Seconhry 
distributions arid aggressive resettlement were key strategic elements of the humanitarian 
programs of ERA and REST. 

All externally provided resources went directly in support of indigenous political and 
humanitarian structures, which had a huge impact on building local capaczq. Neither the EPLF 
or TPLF allowed international NGOs to be operational during the 1980s (with the exception of 
ICRC, brieflyl, so all implementation was done by ERA and REST and their community-level 
structures. The Fronts viewed their own approach (marked by commur~ity organizing and 
mobilizing combined with military advance and consolidalion) as far superior to one that ceded 
control to international agencies. 

4.8.2 Engaging Non-Reciprocating Authorities 

The antithesis of these organizing principles can be found throughout the rest of the region 
-- mass mobilization by coercion (Sudan) or by the promise of booty from banditry and extortion 
(Somalia) and no internal public welfare mandates or reciprocity with local populations under the 
control (or rather domination) of local or regional authorities. Quite obviously, where there are 
abusive authorities, there is the consistent abuse of aid. Governments, rebel organizations, and 
militia groups who fit this description abound throughout the Horn. At present there is little 
political engagement of the military leadership of any of these authority structures. 

Engagement of these authorities can take many forms. As mentioned, when it is done now 
it is usually through the humanitarian wings of rebel movements, not the military leadership. For 
local capacity building to succeed fblly, these military authorities need to be diplomatically 
engaged constantly at the political level not only on the need for freedom and space at the local 
level, but also on the development of reciprocal relationship with their own people. 

Engagement requires coordinition among all actors. The embassies have to be involved, 
and donors have to be willing to follow up "with some resource injection as a carrot," said a 
former UN consultant in Ethiopia. For example, some donors suggest that repatriation is a 
condition of more assistance to the government of Rwanda, but then they are sometimes unwilling 
to klly confront the RPF on essential prerequisites for repatriation. "Approaching these thorny 
issues solely from a humanitarian perspective is problematic," says a UN official. "Participation 
and accountability are deeply political." 

Donor agencies occasionally play hardball with authorities. Natsios says that when he was 
OFDA Director, he went to the Mozambican government and demanded that it repay the U.S. 
government for diverted c~mrnodities.'~ After a field visit to southern Sudan by Nan Borton, 
OFDAts current Director, during which a major diversion by rebel forces occurred, OFDA cut off 



funds for the capacity building project for the rebel humanitarian wings, SRRA and RASS, 
administered by OLS. 

"Whatever reforms are made by the SPLA result from donor pressures," says a long time 
observer of southern Sudan. "The SPLA is walking a fine line; they're not committed either way." 
Part of the rationale for a newly created NGO coordination mechanism in southern Sudan is to 
facilitate unified and direct engagement with the SRRA. "Donors should be sensitive to the 
unique operating conditions and give more space for NGO access," asserts an NGO country 
director. 

4.8.3 Capacity Building with Authorities 

Emergency aid should be linked with institutional support so that local capacity to manage 
social assistance is reinf~rced.'~ Sustainability is a key rationale for investing in the support of 
local capacity. There is great variation in the way different international agencies address this 
issue. For some, capacitation is an early priority; for others, maintaining control and 
circumventing authority are preferable. NGO circumvention of authorities has become a major 
issue in the Horn, especially in areas where governments or authorities believe that NGOs should 
not be replacing authorities in their capacities as planners, assessors, implementors and evaluators. 

Some agencies' vision of capacity building goes no fbrther than handing out cash to relief 
wings of rebel organizations. If a decision is made by an agency or agency consortium to support 
a capacity building agenda, these players must then create the capacity within themselves to carry 
out such an agenda responsibly. Sycophantic solidarity is a damaging substitute for accountable 
engagement, as agencies doing the former makes the legitimate work of the latter much more 
difficult. A principal failure of many agencies is that they do not build up their own capacity to in 
turn build the capacity of authorities in their locale. This requires a staffing response; someone 
should be hired early on in an emergency to address capacity building questions across the board. 

Another approach to capacity building in divided or collapsed states is sectoral. Capacity 
building should be integrated into the planning processes of each sectoral response to 
emergencies: food security, water, sanitation, health, veterinary, etc. Training and the 
encouragement of responsibility-taking of local structures should be a part of all responses. If a 
major objective of capacity building is to assist communities in managing the response to chronic 
crisis, this approach makes eminent sense. For example, in anticipation of the recreation of a 
collapsed health service, capacity building can take the form of the training of medical personnel, 
the standardizing of health guidelines, and the discussion of how to restructure health provision in 
a manner relevant to limited-resource, highly unstable environments. "This is the best long-term 
investment in accountability," said a donor official in Ethiopia. "We should always engage the 
lowest level authority structure to develop the constituency for the respect for humanitarian 
principles. " 

One of the most important elements of a capacity building strategy is for agencies not to 
create a local 'brain drain' by taking the most able staff fiom their indigenous institutions or 
governments and paying them much more in an agency setting. 

4.8.4 Capacity Building of Civil Society 

External programs that invest in developing local people and organizations adapt best to 
crises.74 In the context of emergency programming, there are many opportunities to support 
indigenous non-governmental forms of social organization. In every society, there are traditional 
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mechanisms of kinship and self-help which are often the primary contributors to a community's 
survival in the context of a complex emergency. "Supporting civil organizations represents 
development theory in practice, transported back to the rehabilitative phase," said an NGO 
manager in Rwanda. Even in the structure of a food distribution, promoting alternative 
representation (women's groups, technical committees, traditional social networks) can build local 
capacity and create an alternative to the military structures. "International NGOs have a big role 
to play in empowering dispossessed elements," says an Ethiopian diplomat. "Aid should 
continuously be reevaluated to see how external involvement can support empowerment." 
Another advisor to international agencies in Ethiopia is more adamant: "Let bilateral aid support 
local administrations. International NGOs should support civil society and indigenous NGOs, not 
state structures. " 

Mary Anderson outlines further rationales for making capacity building a central part of 
emergency response: 

Education, skills, and general know-how are capacities that, when applied to the 
physical resources of land, tools, seeds and equipment, affect people's productivity. 
Family and community structures through which people gain both physical and 
psychological support often make the difference as to who suffers most -- and least -- in 
emergencies. People's experiences in decision-making and management affect their sense 
of efficacy and control and also have an important effect on productivity in normal times 
and on survival during emergencies." 

But for many authorities, indigenous organizations represent a threat to bases of power 
and find raising, which makes a local capacity building strategy extremely difficult and sometimes 
dangerous (for the participants) to undertake. 

Furthermore, as Minear and Weiss describe, there are advantages and drawbacks to using 
indigenous agencies. On the positive side, they note, local NGOs are directly connected to the 
population and thus best suited to meet the communities' needs, offering leadership with ties to 
the community, a realistic vision of the communities' future, and a natural incentive to sustain and 
guarantee reconstruction, development, and peace. On the negative side, these groups may be 
too parochial or political to effectively access outside resources. Their societies' customs may 
appear questionable to the international comm~nity.'~ 

Meaninghl capacity building requires long time horizons and liberal allowance for 
mistakes and problems. In many places, traditions of social organization have been bludgeoned by 
divide-and-rule authoritarian governmental or rebel structures, creating a legacy of mistrust, 
lethargy and corruption. Supporting sivil society requires patience by agencies in learning local 
structures of legitimate representation. 

fiumple: In Angola, SCF(UK) recruited a rural rehabilitatiort consultartt in Huambo Province 
to examine traditional practices and assess the viability of locd structures for partnership. 

In situations of tremendous upheaval, schools are often one of the only civil structures 
remaining. To support community initiatives to recreate local elementary schools lays the 
groundwork for providing an alternative voice in a community to military imperatives. 

Supporting religious institutions is another important component of local capacity 
building. Whether a mosque or Koranic school in Somalia or a local church group in Angola or 
Rwanda, they provide a potential balance to military authority in many war-torn societies. 
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Capacity building of women's organizations at the local level is critical in building an 
alternative voice. Furthermore, introducing capacity building objectives for women as a part of all 
sectoral plans is important in mainstreaming women's participation and leadership. One women 
leader stresses the need to move beyond the elite in capital cities: "Capacity building should be 
targeted at the grassroots. Traditional Birth Attendants, widow's associations and women's 
farming groups should be supported. Agencies need to assess the capacity that already exists and 
support that." Credit is an important form of assistance to women's organizations. 

4.8.5 Addressing the Tradeoff Between Control and Empowerment 

There is widespread agreement on the imperative not to supplant local capacity. There are 
even strong arguments for allowing greater levels of initial inefficiency on the grounds of building 
capacity. Institution building takes time, money and patience. Even ICRC, legendary for their 
external control, has changed the way it operates to more hlly incorporate local involvement. 
"The impact of our aid is positively correlated with the degree of national involvement in the 
operation," says a regional manager for ICRC. 

External control and local capacity building in emergency situations are not mutually 
exclusive. Agencies should attempt to maximize the latter while still retaining the right of 
independent assessment and monitoring. For Minear and Weiss, the "tradeoffs between rapid 
responses and longer-term benefits may be more theoretical than real." Relief efforts that 
incorporate local people and institutions are more successhl and need not entail major delays." 

Speed and accountability are two elements which need to be balanced when trying to 
maximize capacity building. The process is invariably slower when trying to involve local 
structures, but what remains after the wave of external responders is gone will be largely 
dependent on the level of collaboration with these local structures. 

There is a great diversity of opinion about the timing of capacity building. "Releasing 
control earlier is less costly and less disruptive," says the regional head of an agency. "The overall 
goal of assisting self-reliance is best served by building local mechanisms." On the other hand, 
"It's hard to justifjr putting in major time to build local capacity in the emergency phase," says the 
Country Director of a U.S. NGO. 

Some agency personnel worry about the level of pressure local organizations are under 
fiom their own communities. For example, according to one donor official in Ethiopia, "If the 
Joint Relief Partnership (a negotiated access church initiative) was under pressure, they would 
feed non-targeted populations and wouldn't tell us, whereas CARE might tell us if facing a similar 
situation. " - 
4.9 Human Rights Monitoring, Advocacy and Capacity Building 

Human rights monitoring and advocacy are critical components of the international 
response to complex emergencies, since abuses may signal the onset or escalation of conflict. 
However, the task is fiequently problematic. Aid agencies may jeopardize their operations by 
publicizing abuses. Moreover, they may not sufficiently address the importance of building 
indigenous capacities to deal with abuses. Local perceptions of group and individual rights are 
often little understood by outsiders and may be used to justifjl certain abuses. "The idea that an 
interest in human rights is a western import serves the interests of local violators of human 
rights."" Finally, humanitarian focus on individuals' rights can ignore and undermine survival 
strategies based on commitment to group survival and preservation of a way of life, as, for 



example, among the Dinka in Sudan. Aid groups should recall the UN Refugee Convention's 
right to "maintenance of culture" and consider focusing on communit rather than individual, 
rights, where individuals' vulnerability stems from communal dissolution. Yd 

Famine early warning should systematically incorporate the human rights surveillance 
which it now parallels, making famine indicative of forcible resettlements, attacks on markets, and 
resource thefts, all just as crucial as weather monitoring. This requires trained local participants, 
who may be the only logistically feasible data sources in volatile, insecure low-intensity conflicts.80 
In addition, donor agencies should be vigilant to incipient abuses such as gross labor exploitation 
and market distortion as much as fighting or use of food as a weapon of war." 

The mandates of most operational agencies prevent them from speaking out aggressively 
and publicly on human rights issues. But many of these agencies provide key information to 
human rights monitoring group. There arguably should be greater coordination between those 
that can respond publicly and those that cannot. For example, MSF should be able to withdraw, 
as it did from Ethiopia in 1984 or Goma ten years later, and shed light on particularly egregious 
practices, while other agencies continue to provide needed assistance, serve as witnesses, and 
channel information to human rights organizations. Over time, all agencies must make cost- 
benefit analyses of their interventions: "If we're not helping in silence, maybe we shouId leave and 
speak out," says a USAID official. 

One donor official observes, "Human rights is becoming a bigger and bigger part of our 
response. Bernard Kouchner says the EC should send hundreds of monitors to emergency 
situations; this is much cheaper than sending troops." The current standoff over the return of the 
Rwandan refbgees is IargeIy dependent on the perceptions by the refugees of the human rights 
situation they face upon their return. 

A UNICEF discussion paper urges active protection of children in emergencies, grounded 
in the Convention on the Rights of the Child and international humanitarian law and principles. 
Complex emergencies are breaking down the former dichotomy between human rights and aid 
operations as massive, systemic rights abuses force donors to confront the "sheer inadequacy of 
providing goods and services without seeking to protect rights" and make the latter a fbndamental 
aspect of assistance. The paper notes that relief workers must pro-actively advocate and educate 
about rights and systematically document violations. Nationals should provide education--to 
defbse charges of imposing foreign values--which should reach relief staff, local government, 
rebel, military, N W ,  church, and traditional leaders; and women's groups and influential 
professionals. 

London-based Afiican Rights presents a different model of how human rights 
organizations may operate. Their Nu6a Mountains (Sudan) work provides an example. There, 
they have established a local human rights monitoring system, human rights education programs, 
and are supporting the development of a judiciary. "This approach is based on the belief that it is 
inappropriate to advocate an 'international rescue' without developing a local capacity that can 
ensure that it is the Nuba themselves, and not the international agencies, that dictate the 
priorities," writes Alex de Wad. "We also think that it is inappropriate to separate human rights 
from humanitarian action, and have tried to integrate them within one program."82 It remains to 
be seen whether this model is only viable in cross-border operations in defiance of sovereignty, or 
whether these kinds of initiatives can be undertaken in the context of a negotiated access 
framework. 

4.10 Coordination 
40 



It is pointless for OFDA to achieve "aid with integrity" if conflict is to be inadvertently 
helied by other agencies or donors. In order to hlly address the risk of aid sustaining conflict, all 
parties need to improve coordination at different levels. First donors need to address coordination 
between and among themselves at national, regional and international levels. Second, donors need 
to improve their internal coordination between different government departments. 

However, coordination is a concept approved by all but defined by few. Certainly it 
involves greater cooperation both in communication and decision-making. But the notion of 
leadership is controversial, and many donors privately admit that coordination in the sense of loss 
of sovereignty is the last thing they want. On issues which require coordination, an open, direct, 
immediate chain of command is invaluable. "However unfashionable they may be in management 
theory," writes Natsios, "simple and lean hierarchical organizations are needed in complex 
emergencies. "83 

For OFDA the challenge is playing an effective coordinating role from a relatively modest 
power base within the U.S. government. In-country emergency operations, especially where it is 
the only or best-resourced U.S. government agency may offer OFDA a more influential role. In 
their grant-making machinery OFDA should consider requiring NGOs to be more explicit about 
their policy on coordination. 

At an international level, the role of the UN's Department of Humanitarian AflFairs @HA) 
is pivotal. Its coordination role in the field could use clarification, since it currently varies from 
emergency to emergency. UN agencies responding to emergencies -- UNICEF, UNHCR, UNDP 
and WFP -- need better coordination which needs to begin within the UN Secretariat, most 
logically by DHA. However, to date, the DHA has had neither the resources nor the political 
strength to carry out this role. 

Internally, the need for coordination is just as pressing, and elusive. For example, 
coordination among Food for Peace and OFDA has been problematic, with FFP often providing 
food to an N W  and then coming to OFDA for management finding, without consulting with 
OFDA at the project application review stage. Agencies within an individual country's aid 
apparatus need to cooperate in jointly reviewing proposals and jointly evaluating projects. 
Certainly when it comes to imposing conditionalities on aid, coordination is critical 
(see section 5). 

At the outset of major emergencies (preferably before, if early warning systems are utilized 
and heeded) which draw dozens of agencies to the scene, coordination over a rational division of 
responsibilities is critical in avoiding- manipulation by warring factions over the placement of 
agency resources and other unintended consequences of large-scale humanitarian responses. 
Donors, DHA, and veteran agencies should all strive to increase the opportunities for 
coordination, to come to a consensus on a division of labor, and to facilitate discussion on 
program areas. Even if only the major agencies agree on a coordination mechanism, their 
leadership may influence others to cooperate. 

Examples: A central feature of coordination is information. The framework provided by the 
Greater Horn of Africa Initiative could be usefil in improving the communication lines 
throughout that regioiz, in turn assisting in the coordiization of regio~ralplanniizg. 

With little clarity about judicial processes in Rwanda, most (new-case) refuges in Zaire 
and Tanzania are utwilling to return. " e  coordinatioiz among donors is pit~fu," says an 



agency ofjial.  "lf donors would coordinate their aid in addressing [degrees of culpabilityl, 
they could make a major impact." ?he lack of coordination in response to the Kibeho massacre 
is another case-in-point of lack of donor collaboration to achieve agreed-upon purposes, as is a 
failure to coordinate regarding the response to internally displaced persons. "UNREO has no 
resources, and works by month-to-month contracts, " says one donor official. "i%ey should have 
had technical people to help coordinate each sector." One exception was the coordination role 
played by Charles Petrie of DHA, who has earned universal accoladescfi.om agency personnel. 
'F'etrie was a real catalyst for INGOs, local NGOs and the governmenl," says one agency 
country director. "People were willing to come together. " 

The Somali Aid Coordination Body possesses a mandate to do meaningfirl coordination. 
"The most positive aspect of the SACB is the acceptance by donors of their responsibility, 'bays 
an agency manager. One of the most important aspects of the development of common policy 
through the SACB is the insulation against manipulation: "The Somalis know it exists; they 
can't manipulate agencies one by one," asserts a donor official. But the leadership style of the 
secretariat is forceful aizd coi~troversial, and some agencies feel it is extremely inappropriate. 
Furthermore, the effectiveness of coordination of the SACB suffered at the end of 1994 when the 
decision-making authority was moved @om Nairobi to Geneva. Some agency personnel also 
charge that the SACB meetings are completely procedural, and "there is very little discussion 
about the substance of the needs of Somalia, 'bays one agency consultant. The same charge is 
made by other agency managers regarding the donor round tabb in Rwanda as well. 

In 1994, OLS initiated regular meetings to coordinate specijic aspects of the 
humanitarian response in southern Sudan. The OLS Director insists that all agencies, even 
those not in OLS, must broadly agree on Southern Suhnese food aid requirements lest the 
warring parties play agencies off against each other. 84 

Although OLS possesses the official role for coordinating agencies in southern Sudbn, 
twelve NGOs have created art NGO forum to adiress the gaps in coordination which they 
perceive to be inhibiting performance, and to dialogue with donors. The group supports OLS 
and the access it provides, as well as supporting the rehabilitative strategy in part devised by 
OFDA (including the development-in-relief concept) and a common NGO stance regarding 
abuses of humanitarian assistance. "NGOs want to meet regularly with donors to sensitize them 
to the difficulties of being in thejeld in a war zone," says an o f f ia l  of a US. agency. 

Coordinating on a regional level is equally important. Exchanging information among 
agencies between countries and between refugee camps and countries of origin should be more 
consciously undertaken. Donors should take some responsibility for coordination at this level. 

Example: UNHCR is a key W agency in regional planning and coordination. CARE is 
developing a regioi~al response plan for the Great Lakes Regior~, and MSF-H has spearheaded a 
regional coordination exercise for that region to improve iiformationjlow. 



5. CONCLUSIONS: MANAGING WIDER POLITICAL AGENDAS AND 
CONDITIONALITIES 

Under what conditions should aid be halted? Section 4 outlined ways in which aid should 
be modified to avoid inadvertent contribution to conflict. This section deals with the conditions 
under which aid should be discontinued or suspended. Increasing involvement in complex political 
emergencies has complicated the role of humanitarian aid. OFDA must not only manage the 
inadvertent political outcomes outlined in section 2, but also deal with the intended political goals 
attached by higher-order policy-makers in government. A former head of OFDA has listed a 
number of the potential uses of disaster assistance for diplomatic or political ends? 

a preventive measure to stave off chaos in an unraveling society, 
a confidence-building measure during political negotiations, 
a means to protect democratic and economic reforms, 
a way to implement peace accords that the U.S. has mediated, 
an effort to mitigate the effects of economic sanctions on the poor, where sanctions serve 
geo-political ends, and 
a means to encourage a political settlement, as carrots to contending factions. 

He argues that not more than one of these objectives can be safely accommodated by aid 
missions, and that the political objective must also be subordinated to the humanitarian mission. 
However, any attachment of such objectives to humanitarian missions raises problematic issues, 
especially if conditionality is involved. The use of aid conditionalities for development and 
security assistance are well established tools of foreign policy. Most recently, in discussion on aid 
to North Korea, linkage with progress on nuclear issues has been suggested. On the other hand 
humanitarian assistance to areas of the world not of vital strategic importance has been largely 
exempt from such overt manipulation. Nevertheless, beyond donor political agendas, many 
agencies experiment with aid conditionalities on the ground, often operating outside of any 
agreed-upon framework. 

Broadly speaking, there are four areas of humanitarian aid conditionality to be considered. 
First, there are the diplomatic or political considerations: should aid be used as an incentive for 
peace, for example, to reward cooperation with peace negotiations? Second, there are human 
rights considerations: should aid be refbsed to deter abuses? Third, there are operational issues: 
should aid be suspended because of threats to the security of aid personnel? Deciding whether aid 
should be withheld because through abuse it inadvertently sustains conflict now constitutes a 
fourth condition. It is possible that all four conditions may be applicable in a single policy decision 
about how to proceed on a particular emergency. 

Example: In January 1996, the OFDA-finded SCF(US) projects in UNITA areas of Angola 
(Kdanza Sul Province)were suspended due to a pattern of staff harassment, diversion and other 
abuses. 

It should be noted this fourth conditionality only refers to obvious abuse of humanitarian 
aid. Judgments about aid contributing to the dynamics of conflict in less overt ways are less likely 
to be grounds for cessation and more a question of of applying the imperatives in section 4. 

5.1 Conditioning aid on progress in peace initiatives 



Continuous cycles of conflict produce impatience and frustration on the part of donors and 
agencies, as they repeatedly place band-aids over the wounds opened and re-opened by the 
fighting. Should aid providers be more assertive in addressing these conflicts? Are there 
situations when humanitarian assistance should be conditioned on progress toward peace, or at 
least cessation of hostilities at the local or national level? Any exercise of conditionality in this 
arena requires a sophisticated grasp of the local context. 

Example: m e  Sudan Emergency Operations Cottsortium (SEOC) emulated the "Tough Love" 
approach initiated by the ecumenical agencies irtvolved in the Emergency Relief Desk 
Ethiopian cross-border relief operation in the late 1980s civil war. Lutheran World Relief noted 
in 1989 that prolonged, expensive relief could prolong conflict by enabling warring parties to 
evade their respousibility to civilians, and urged agencies seriously to coilsider withholding aid 
if peace efforts failed; the ecumenical agencies maintained this stance throughout the war. 
Lutheran World Reliefs Executive Director in 1991 declared that the time had come to begin to 
"question the effectiveness of paying endless millions for humanitarian aid which may only be 
exacerbating andprolor~ging the conflict. . . [and maybe] for humanitarian assistance to be tied 
to some strings. ." He went so as far as to disavow the adage that food should not be used as a 
political weapon to urge its positive use to force peace  negotiation^.^^ In Sudan the L W M S  
similarly worried that the expensive Juba airlift could prolong the war and, in forming fhe 
SEOC, threatened to withdaw aid unless the warring parties permitted road tran~porf.~' 

At the level of inter-communal conflict, sections of this report have examined using the 
conditioning of animal health services as an entry point to address constant cattle raiding. "Maybe 
we should go in and ask the community what they will guarantee in the way of a good operating 
environment," says one war-zone veterinarian. "Let them determine the ground rules, the 
sanctions. Then if a raid happens and they have promised not to raid, maybe we should withhold 
services from the raiders." Or even more pro-actively, says an agency country director, "We 
could build into the program that the price of cattle vaccination is to not raid." 

Once an acute emergency phase is over, the opportunities to introduce these kinds of 
conditions increase. "The emergency mandate is to save the drowning person," says one donor 
official. "When the person is out of the water, we need to get tougher politically. We shouldn't 
go beyond the basics until there is peace." A regional director for an agency cautions, 
"Downgrading to emergency bandaid inputs is very dangerous. We have to focus on 
rehabilitation." Yet another nuance is expressed by an ICRC representative: "We cannot become 
part of a political decision-making process. The independence of aid must be retained. Political 
decisions must be separated fiom basic rights to aid. Aid workers lose their security if identified 
with the politics of the international community." Another agency field worker concurred: "You 
can't use relief as a weapon," meanigg emergency aid should not be used as a tool of peace- 
makers. The difficulty of reaching a consensus on this issue is summed up by an agency country 
director: "The people who don't care and are not affected are the rulers. The people would 
suffer. But there should be political conditions on moving up the continuum." 

Positive conditionality is utilized more frequently, such as the SACB's condition for 
rehabilitation only in secure areas. "If you do X, we'll give you Y," suggests a UN regional 
official, noting that land tenure and arrest procedures should be items for consideration in 
Rwanda. A question underlying positive conditionality is whether the pattern of incentives can be 
changed sufficiently in order to change the behavior of an authority. Can an interest be created in 
peace? Can war prosecutors benefit from peace under certain conditions? Should carrots be 
offered in the emergency phase? Only case-by-case judgments at country level can provide 
reliable answers to such critical questions. 



5.2 Conditioning aid on humanitarian grounds 

As described, humanitarian assistance is usually by far the largest input into a war-tom 
society fiom external donors. Food and medical aid is particularly valuable to combatants, and 
they hold tremendous potential leverage for conditionalities based on humanitarian principle and 
reconciliation. 

In what situations, if any, should aid be cut off, "There is a growing consensus on 
stopping aid for objectives of humanitarian principle," says one agency country director. "Aid 
should only be suspended, though, within the framework of an agreement with authorities." The 
decision to stop assistance is often traumatic for an agency. The losses of access, information, 
and witness are usually judged to be so grave that most agencies will not completely withdraw 
fiom an area unless the emergency is completely over or the security situation is untenable. 
Alternatively, if an agency is not achieving anything positive, is it de facto condoning the situation 
by remaining and not speaking out? 

Ekample: In the context of Sudan questions about the use of aid to underwrite Khartoum's war 
efforts remain unanswered. To what extent is the international community assuming the public 
welfare responsibilities of the Sudanese government, thereby freeing resources for the war? Are 
aid fights from Khartoum to the south supplying soldiers in government garrisons rather than 
civilians in need? Is money spent in the pursuit of aidprojects providing the government with a 
source of hard currency used to prosecute the war, and are donated food stocks in the north 
freeing Sudanese grain production for export? If donors cannot independently investigate and 
resolve these issues satisfactorily their aidprograms to the north may be compromised. Yet any 
cut-off or suspension shozrld be conditioned scrupulously on consistent abuse of access, 
accountability and reciprocity, and the same principles should be applied to aid to the south." 

Clearly, decisions about withdrawal should be coordinated among agencies. Example: 
When MSF withdrau porn Goma because they did not want to be implicated in the reforming 
and re-arming of the ex-government, they raisedpublic awareness of a critical political problem. 
Agencies which stayed behind continue to provide needed humanitarian inputs, maintain a 
semblance of regional stability, and (some) quietly provide information to human rights 
organizations about the camps. If donor countries continue to evade this political dilemma, they 
should at least help to coordinate a division of responsibility between public condemnation and 
quiet assistance. 

5.3 Conditioning aid on security of aid operations 
.. 

In highly insecure situations, donors usually are dependent on the degree of risk NGOs are 
prepared to accept in how much of an affected population are able to be reached. Agencies 
usually carry out their own subjective cost-benefit analyses regarding whether they will or can 
respond to a particular crisis. 

Ewample: In Liberia between 1990-3 aid agencies were subjected to fluctuating amounts of 
harassment and robbery by warring factions. Individual agencies halted and re-started their 
operations according to circumstances andjudgements of risk and opportunity. By October 1994 
the harassment had become so severe that operations outside the Monrovia security zone were 
virtually impossible. With aid diversion running at rates close to 50% according to some reports, 
debates raged in the aid community about "how much was too much." Eventually, under the 
auspices of the VNDP, all agencies withdrew operations until security improved. i%e aid ban 



was in fact an admission of the status quo, artd several months passed before any access was 
feasible. There is no way to measure how far the ban contributed to the 1995 peace agreement. 

5.4 Conditioning aid on the non-aggravation of conflict 

The preceding sections and examples have already cited concerns about aid and its 
unintentional effects. When does aid do more harm than good? Progress in peace negotiations, 
undesirable support of factions and human rights abusers, and dangers to aid personnel are all 
likely to be factors in any decision about withdrawal or cessation. There is increasing interest in 
looking at humanitarian principles as a guide for response. The blatant aggravation of conflict 
through abuse of humanitarian aid must now be added to the list. Less overt contributions to the 
dynamics of conflict are, on the other hand, better dealt with by the more astute modifications of 
aid suggested in section 4. 

However, principles and codes are only two-dimensional tools, that provide check-lists for 
professionals but do not help them weigh competing factors. Evidence collected for this paper 
indicates that there is no substitute for a detailed knowledge of the local context, built up over 
time with appropriate use of local expertise, and applied to aid programs that strive to build in the 
capacity to continue once external aid ceases. 
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